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FOREIGN FUNDED ISLAMIST EXTREMISM IN THE UK

The foreign financing and promotion of Islamist extremism in Britain is a serious challenge that has
now been recognised by the UK goveriment. The: government’s 2015 Counter-Extremism Strategy
pledged to look at Lhc rolc of overseas fuudmg n dnvmg domesuc exlrcmlsm Ly Ja.nu;u} 2016 the

govemmeul has not announced plans to publlsh this rescar ch

The forélg'n funding for Islamist extremism in Britain primarily comes from govermments and
govemmenl imked foundatxons based in the Gull, as well as lran I‘orcmosl among thcse has bccn

" Islam across the’ Islamtc world .mcludmg to Muslim communities in thc West.

In the UK this {unding has primarily taken the form of endowments to mosques and Islamic

educational institutions, which have in turn played host to extremist preachers and the distribution of
extremist literature. Influence has also been exerted through the raning of Briush Mushim religious
leaders in.Saudi Arabia, as well as the use of Saudi textbooks i a number of the UK's independent
Islamic schools.

A number of Britain’s most serious Islamist hate preachers sit within the Salafi-Wahhabi ideology
and are linked to extremism sponsored from overseas, either by having studied it Saudi. Arabia as
part of scholarship programmes, or by having been provided with extreme literature and material
within the UK itsell. There have also been numerous cases of British individuals who have joined
Jihadist groups in Iraq and Syria whosc radncahsatmn is thought to lmk back to foreign fuinded
nistitations and preachers.

Over the past decade or more, governments in several Western countries have cither’ proposed
measures to address the forcign finding of Islamist ‘extremism, or have intervened directly to block
foreign funding for certain religious mstitutions. One of the most far-reaching cases is in Austria,
where n 2015 legislation prohibited the foreign funding of mosques and imams. In 2016 the French
Prime Minister suggested that his country would also implement a temporary ban on the foreign
funding of mosques. That year it was rcported that mvestigations by German intelligence agencies
had concluded that there had been a “long-running strategy to exert influence” by certain Gulf
countries through the financing of schools, mosques-and Salafi missionary groups.

There is a (‘lear lack of p_ubhcly awulable 1;1form;1txo:1 on this Sl.l_l)_]ect and the Home Office has sgud
that the research being carried out by the Extremism Analysts Umt may never be published. As such,
an open and public inquiry into the funding of extremism from overseas would represent an
important stcp toward formulating policy to-address this problem. While Britain may not choose to.
introduce legislation for blocking foreign funding, measurcs might be considered that would oblige
institutions to show more transparency on certain kinds funding {from abroad.
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Introduction - | o

Following the recent Islamist terror attacks in Manchester and London, and a wave of terrorism in continental
Enirope, the thireat level in the UK remaiiis at Severe, meaning further attacks are highly likely. As of 2015
the national counter-terrorism strategy has placed increased emphasis on addressing the role that non-violent
Islamist extremism and extremist ideology plays in ultimately leading some individuals to commit acts of
violence. In the Queeny’s Speech of June 2017, the government anmounced that as part of this effort it would
cstablish a Commission for Countering Extremism'. The phenomenon of so-called home-grown Islamist
extremism clearly remaims a major challenge for Britain, as indicated by an estimated 850 UK nationals having
travelled to join Jibadist groups in Iraq and Syria, around half of which have now returned to Britain.'

Howcver, domulxc extrcmlsm m lhe UK has m many mstauccs becn driven and mllucnccd from abroad,

In recent years, there have been numerous cases of Islamic institutions in Britain that have been found to be
promoting Islamist extremism while also receiving funding from outside the: UK. Although the question of
foreign funded cxtremism began 1o receive increased public atlention over a decade ago, it had subsequently -
slipped from the political agcnda Neverdlelcas, the available cvidcncc in(licalcs thal forcigu funded adxd

be mvol_vcd in the fund)ng of this 1dte_ogy _11_1tem_al_10nal,ly

The coalition government’s 2015 Counter-Extremism Strategy did note the significance of foreign funding
and the need to disrupt this fmancing, noting that “the flow of people, ideology, and money is increasingly
mtcrmational”, and stating that “the extremism wc sce here is often shaped by and connected to extremism
clsewhere in the world, including the movement of mdividuals, idcology, and funding.” However the issuc
has not beeu addressed as pan of a delmled or comprehenswe progmmme of leglslauon Nell.hcr thc
Blll amlouuced n the Qucen s Spccch oi May 2016 dctalled ;my mcasu_res for mal_qng th_c l_o_relgn ﬁnancl_ug
of extremism a prionty.! While neither of these Bills were cver put before Parliament, the government did
not outline-any further plans for.such legislation in the June: 2017 Queen’s Speech, and although it has pledged
to establish a commission on countering extremism, there has not yet been any indication of whether the
body will undertake work on Islamist extremist idcology being financially driven from overseas.

Since the 1960s, Saudi Arabia has becn committed to a policy of promoting the kingdom’s hardline
nterpretation of Wahhabi Istam globally. Over the past-30 years, Saudi Arabia has spent at least £67 billion
on this endeavour.’ The most profound impact has been in other parts of the Islamic world, where funding
from Gulf States has been used to promote a more extreme mterpretation of Islam, often overnding local
practices and traditions that are more moderate. As the Wikileaks cables revealed, during the first term of
the Obama administration the US State Department was not only concerned about how-funds [rom countries
such as Saudi Arabia, the UAE, Kuwait and Qatar were reaching the West, bul also about how funding from
these countries was finding its way to countries such as Pakistan for the purposc of supporting clerics preaching
a particularly hardline version of Islam.® India’s own intelligence agencies had reported that between 2011-
2013 Saudi Arabia sent $250 million dollars, as well as thousands of clerics, to India for the purpose of

7, Tast visited: 21 June 2017,

! Queen's Si}qcch 20 17, IIM Govenunent, 21 _I-lu_u: 20'l§, a)nilal;;lc at: ceelwesigne by
26985 ,ln!t vmtzd 21 June 2017

- "Wha Are Briwin's Jihadiats?, BBC News, 22 February 2017, available at: hupy/,
' Counter-Extrenusm Sirategy, HM Government, Ovtober 2015

**Couater-cxtremisas palicy: an overview’, House of C Library, Briefing Paper Nwuber 7238, 9 Jiux 2017,
e Saudu amld l'.xtxumsm “Both the arson znd !hc K “,‘ ™ 77:: New York Times, 25 August 2016, avallah_le aL:
i o 3 asl/sandi-ary anpl? =0, last visited: 16 April 2017,
**How Sauch Wahtobem Is the Fotaot ’“I«hm"‘ Y 77:‘Vxﬂlh122 Marcl; 2015, avallabl:at. Tutpewwe halingtouposs comid) syousai-bun-isaydi-wahuabiyo-s kg
teqrorism_b ‘m()]‘)lf Iy, last visited: lﬁ April 20[7
2
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establishing Wahhabi mosques and seminariés.” At the international level this is a phenomenon that has
arguably influenced the character and tonie of religious practice and belief i Sunni Muslim sociéties from
Africa to Indoriesia.

since the 9/ ll attacks and the rise of groups such as al- an:da and Islamic State, Gulf leaders have told
Western diplomats that they now recognise the need to rein in funding that could be being used to promote

_Islamist extremism.' In recent years several of these nations have created domestic programmes for
deradicalising and rehabililnting Islamist militants, with Saudi A‘rabia launt:lm)g a new centre for countcring
1_or Islamxp Aﬂ:_urs, Da aw_ah and Gmdauce put new ml_cs in plapc to lvcgulatc when the s_tate s Imams can
preach in other countries”. Nevertheless, it has also been alleged that the amount of funding for religious
extremism coming out of countries.such as Saudi Arabia has actually increased in recent years. In 2007 Saudi
Arabia was cstimated to be spending at least $2 billion annually on promoting Wahhabism worldwide.” By
2015 that figure was believed to have doubled.” The impact of this increased spending may well have been
felt in Britain.- In 2007, estimates put the number of mosques it Britain adhering to Salafism and Wahhabism
at 68." Seven years later, the number of British mos«jties identified with Wahhabism had risen to 110."

Many observers.and policy makers have pointed to a double standard that exists when countries with an
absence of religious frecdom, such as states in the Gulf, take advantage of religious freedom in thie West to
promote intolerance. In 2015 the US State Department detailed Saudi Arabia as one of the worst countries
mn l'.hc world for religious freedom *® Under Saudi law, anyone bom toa Musﬁm fath‘er’ i1s legally cl;'tsaiﬁed as
Saudi IaW. S_pccch considered blasphcmy aga.mat Islam is pumshablc by dcath - although imprisonment is
more common. Saudi law also makes it illegal to publicly. practice any religion other than Sunni Islam, which
includes preventing prosclytising by other religions or even the construction of places of worship for other
faithis.

1. Foreign 1nﬂuence & Fundmg for Islamist Extremism in the

Saudi Arabia operates a number of major charitable organisations responsible for channelling funding for
Islamic educational activities worldwide, including in Britain. However, in practice, the form of education
_ advanced by these institutions involves:a concerted cffort to promote the hardline Wahhabi interpretation-of
Islam éiidorsed by the Saudi state. Two of the largest Saudi organisations tasked with this role are the World
Assembly of Muslim Youth (WAMY) and the Muslim World League (MWL). WAMY has had a long record

"*How Saudi Arabia expont l'-.ldl("ll Islam’, 7he ch(, 8 /\uull\il 201 'l, tlable at: lutp dheweel comypicles 370207 Howasaydisaahiniey

16 April 2017.

. “‘\\'g Mnsl«:d \tm ltmv the Saudis are coming clean on terrorism’, Poliizeo, 14 Seprember 2016, availubile at: lupsZwws plitico.convinmivinestory?
-2 4241, last visited: 16 April 2017,

N ‘Sandl to’open nulmnt monitéring cenire During Trump Visit', Rewsers, 20 April 2017, availuble at: higs:swansgcus
MUSKRC \lﬂ(-m] , Tast visited: 22 June 2017,

* “Stop the Acuvmcsof()vcnmAdvocalcs” Mckkah, 4 S ' le ilabl

i X ) S 3/ YR -3 SO : ' g i l.sal vmlcd 16 Apri) 2017
» Clwksy. (oA F..B & Choluy.J K ‘Tlu'. Saudx Cumx;cmm \’Val:.lubmn and (,lulnl Jihad', "’ndd Allairs, Ma)/,]unc 20135, available at:

/s 4 g e y dobid-jilewd, last visited: 16 April 2017,
" ‘Wallhablsm Adeadly ncnpmrc 771:- lndr]xn(lml 1 Novemb 2007 ilahl at: hepivwwindepeyulene.co
AR5 105 hunl, last visited: 16 Aprl 2017,
“ Bowen, |, Modina in Binningham, Najaf in Breat: inside British Isfan (2015).
i tional Religions Freed chorllor2015' LS Det of State website,
visited: 16 April 20! 7.
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! ,
of involvement with the promotion of violent Islamist extremism and the-distribution ol hateful literature."
During the organisation’s early years WAMY.was headed by Kamal Helbawy, formerty a senior figure n the
Ishmisl group the Muslim BroLhcrhood " Fqually, MWL has had ofﬁcials a.n(l mcmbe: organisatiom linkcd .

ﬁgm chead in the Muslim Brothcrhood—was provudcd thh a platform from wlnch to promote cxtremism-and
anti-Semitism."”

Many of those in Britain today who can be categorised-as.adhering to the Wahhabi ideology promoted by
Saudi Arabia prefer-to identify as Salafist; a much broader term that encompasses both non-violent and violent
extremist positions. Indeed, some of the Salafi Jihadi preachers in the UK have been so extreme that they
_ have aligned with groups such as al-Qaeda in voicing support for the overthrow of Muslim rulers, including
the monarchy in Saudi Arabia itself. Some of Britain’s most prominent Islamist extremist preachers — men
such as Abu Qatada, Abu Hamza Abdullah al Fa:sal Shlckh Omar Bakri — have all sat w:thm what can be

a collective cap'lclty _for a 44, 994 strong membcjrslnp

Over a number of years, more moderate Muslim groups in the UK, such as Sufis, havc observed a trend of
their young people moving toward Salifism and in part attributed that phenomenon to the mfluence of Saudi
funded mosques and literature. In some communitics, the impact has been particularly dramatic, In a US
govcmmcn[ brlcﬁng prepared for Premdent Baxa(k Obdma J advnsel on Mushm cngagcmcut. lhc Htgllﬁclds

An integral part of the Saudi effort to promote Wahhabism in countrics like Britain has involved bringing
individuals from the UK 1o Saudi Arabia for the purpose of undertaking religious study. As Innes Bowen
recounted in her 2014 book on British Islam; “some of the most dedicated young Salafis were recruited with
Saudi-funded scholarships to study at the kingdom’s international university in Medina. They feturned home
as preachers, setting up mosques and bookshops and spreading the Salafi ‘message in Eughsh to another
generation of potenitial recruits”.” The extremist preacher Shakeel Begg spent five years studying at the Islamic
University of Medina-and since his return to the UK there have been numerous instances of Begg engaging
in extremist speech”. The Lewisham Islamic Centre, the mosque and community led by Begg, has also
extended mvitations to a numbcr of other extremist Salafist preachers including Haitham Al-Haddad,
Uthman Latcef and Murtaza Khan.” In 2009 Khan gave a ta]k at the mosquc, advocating hostility and
aggression against non-Muslims.”

Saudi scholarships to institutions such as thé¢ University of Medina generally include the covering of tuition
fees, travel, accommodation and expenses. This kind of financial support has made studying in Saudi Arabia
a far more attractive option for those looking to train 1 religious leadership roles. Whereas South Asian
graduates of Deobandi seminaries in the UK had previously gone on to continue their studies m India or
Pakistan, in recent years there has been an increase in the numbers furthering their studies in Saudi Arabia.”

ber 2002, available at: htgpyvwy . washiyy;

* h:vm M (.mnlnmu( teror l'uwncumdcspllc the Sawchis’, The Washaigron fusaane, 1 N
2 5 the-sulis, last visited: 16 April 2017,
5, pri pohlus aver revolunon’, Dady News Egpr, 2 Junce 2014, avialable v
B H L X o -c|ey inrcd-ogiinal-lex mum_ yitbsed-potivi spcsolstionhanal-hie ey, kst visited: 16 April 2017,
" Levitt. M., ‘Combating terver linanciag despite the Saudis’, the Washinglon 1 1 November 2002,

" Bowen, L., Mediua in ma’uglmu, Nagal inn Bres: inside Brish Isai (2015),
* ibid,
*ibid.

?ibid.

»e Bch v Bnmh Bmzu!casnng Cnrpmnon I20l61 EWHC 2688 {QBY', Courts and Tribunals Judiciary (28 October 2016), available at: hsps://www jrubiciny,
: -hi SLOR e, Just visited: 16 April 2017,

*Thid,

* ‘Muptaza Khan and ihe Lewisham Islunic Cenwre', Harry's Place, 30 January 2015, available at: i
ishunic-ventrey, last visited: 16-April 2017

* Bowen, ., Medina in Humuwlmn ’Vanf 1 Brent: inside Brivsh Iskun (2015).
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; T
Many of lhc'sc individuals are trained as prca(‘hers and it is estimated that hundreds of thesc British students
have been through the Saudi system in recent decades. Often they have retummed to W()rk within'the Urdu
speaking Ahle-Hadith movement or the English speaking JIMAS youth movement.” In this. way British

preachers trained in the Wahhiabi ideology were able (o assist with the spicading of hardline and illiberal
interpretations of the Islam to the wider Briush Muslim commumity.

In a minority of cases, institutions in the UK that receive Saudi funding are also run directly from Saudi
Arabia, as is the case with WAMY and also reportedly the King Fahd Mosque in Edinburgh.” In most cases,
however, the moncy appears to simply buy forcign donors mfluence. For instance, this might involve the
opportunity to usc a mosque as a platform from which Salali/Wahhabi preachers can promote their ideology.
As the Channel 4 Dispatches programme {/ndercover Mosque revealed, several mosques which were found
to have a serious problem with extremisi being promoted on their premises have also been recipients of
Saudi funding.” One of the institutions that Dispatches raised concems about was the East London Mosque,
which has been a major recipient of Saudi funding and has also hosted a number of extremist Saudi speakers.”
Two of the most sertous were' Abdul Rahman Al-Sudais and Adel Salem Al Kalbani.™ Al-Sudais has preached
hatred against non-Muslims, particularly Jews, while Al Kabani was refused entry to the UK on account of his
preaching and incitement against Shia.” In 2014 the East London Mosque was iitvolved in furthér controversy
over its affiliation: with Ibrahim Hewitt, a preacher responsible for homophobic incitément.™

The same investigative documentary. programme uncovered examples of Islamist extremism at Regent’s Park
Mosque. That mosque has also been the recipient of funding from Saudi Arabia, and as well as being found
to have been used as a venue by extremist spcakcrs hateful litcrature suchas the Protocols of the Elders of
Zion have been found on sale i the mosque’s bookshop.* Howe cver, some of the most serious lll(‘ld(.lll.s of
Saudi backed extremism have been recorded at Birmingham’s Green Lane Mosque. In particular lch mosque
provided a regular platfonn for hate préachers traiited in Saudi Arabla, including Abu Usamah who has used
the rhetonc of incitement against non-Mushims and glorified Jihad.* Additionally, the mosque regularly used
live satellite links to broadcast scrmons from hardline preachers in Saudi Arabia.” While it may not be
possible to precisely quantify the impact of tus kind of prcaching, the Eberal Imam Taj Hagey has suggested
that “it is no coincidence that since Wahhabism gained a hold on British Muslims, cspecially on university
campuses and i1 mosqucs, the threat of terror has mtensified”.”

VVhile it is ra:rcly' !hc case l‘.hat a delinitive or (‘ausativo connection can be established bethcn forcign funding
to bc sngmhcam Inks. The trust is not only ﬁumxced by Qatar but in 2013 tht. UK branch h(,ld its annual
conference m Doha.” The trust has been connected with a mumber of mosques where radicalisation has taken
place. Specifically, m the case of a group of young Briish men from Cardifl, it has been suggested that
attendance:at the :al-Muntada linked al-Manar Mosque was significant in their radicalisation aind decision to
travel to.Syria and join the Islamic State.”

7 ibid. i - B -
® ibid. . .
* 'Undercover Mosque', Channiel £ Dispaiches, first broadcast January 2007,
* ibid,
" ibid,
” ibid.
* ‘Oxfamn cancels cvent a1 East London Mosquie over “homophobic” speaket’, East Loudon Advertiser, 22 Janvary 2014, available at:
hapyamwveastlondunadsertisercoskonarsionam_cineely_event i cist Imnlun aiengre_oves_homeoplebic speaker 4 3231791
* Undercover Mosgue’, Chanuel 4 Dispatches, first broadcast January 2007,
*ibid.
* ibid.
4 ‘\ley does Bnl:uu turs a blmd cye lo lhcse mcd.lcnl zealots peddling lessos in havel®’, Dady Mal, 23 November 2010, available at:
i / N s Britain-tina:blind-c ye-nue du\ -sealursgared i lespore-lide Jid, last visiwed: 16 April 2017.
* “‘How owr alhv:s in Kuwall an(l Qatar ﬁuulcd Islamic State', Dasly Telegraph, 6 September 2014,

hupgaowtelesraplicoukpewsworldnews piddteeastUknmmt | § 4775377 Low-onradlics-in- R eswala ul-

, last visited: 1G April 2017,
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As well as employing the controversial Saudi traitied preacher Haitham al-Haddad as an Imam, al-Muntada
and its associated mosues haVc also held a mimber ochean 'With the Saudi dleric Mohamm'ed al-Arcfe, Who
Mosque, bcfore subscqucntly joining ISIS.” Mohammed aJ-Arefc has now been banned from entem_lg several
European countries, including the UK." Al-Arele, who is a member of the Saudi based Muslim World
Leaguc, has a strong online and social media presence and mcluded among his twitter followers one of the
individuals arrested in the ‘Willesden Green counter-terror raid in April 2017%. Among those residents
arrested was Mohammed Amoudi, who i in 2015 had attempted to travel to Syna with two younger sixth
fomlcrs under his influence.”

Another extremist figure reported as linked to the al-Muntada Trust who appears to have had a role in
radicalisation was Nabil al-Awadi.” Head of the Kuwaiti Scholars Union, al-Awadi was for a period of time
partially resident in the UK, However, in 2014 even the Kuwaiti authorities acted .against his extremism,
* stripping al-Awadi of his Kuwaiti citi/enship, reportedly i response to his involvement in fundraising for a
number of Jihadist groups active in Syria.* Yet despite this overt level of extremism, for a period of time al-
Awadi served as director of the al-Birr Islamic school in Birmingham.*

The distribution of hardline and illiberal texts has been-another way that Wahhabism has been promoted to
Britam’s Muslim community. In the 1990s some literature was distributed directly from the Saudi embassy
in London; particularly Mohammed ibn Abd al-Wahhab's key text Kitab al Tawhid.” This was a text that is
belicved to have been a key factor in the. radicalisation of several of Britain’s Salafist preachers at that time,
mcluding Abdur Raheem Green.* However, more recently there have been concems about bookshops linked
to Saudi funded mosques and educational institutions distiibuting exwemist literature. The Islamic
Foundation in Leicestershire has been recorded as receiving significant Saudi funding,” and there have been -
a number of concerns about extremist activities at that mstitution. This has included the distrtbution of

literature promolng the conversion of the population of the:United Kingdom to Islam and turming the counury
into an Islamic state.”

There have also been ongoing concems about how illiberal Wahhabi idcology may be reaching younig people
in Britain, particularly through textbooks for school children. A 2009 report by Civitas noted that there were
24 Mushm schools opcratiug in the UK which it described as “Saudi schools™; Saudi funded and influeniced
schools ranging from primary to middle and secondary levels of education.” Indeed, the same textbooks used
‘in the Saudi national curriculum were found to be being used in some such schools in: the UK. The content
of these textbooks is so cxtreme that in 2014 Islamic Statc adopted these books as.the official textbooks for
the school% in its ('aliphate.“ In 2010 ilwcsﬁgatiom by the BBC suggcsted that around 5000 Britjsh (‘hi]dreu

Hagcy commeuted on some of the schools that use these ‘lcxlb explanung, p_c: hap.s the most dmurbmg

*ibid, a )
‘Bm’un bans Saudi cleric who supports jihad i Synia’, Renters, 25 June 2014, available at: hitpy:yuka cute
il L1201 BOG2S, last visited: 16 Apnl 2017,
° ‘Bamxcd Sﬂlld.l pmm,lwr link to raided “house of terror™, the Tinses, 30 April 2017, available at: Lyps;/s
- last visited: 4 July 2017
. 'Sturlcnl “mﬂuc:wed boy: found in Turkey™, the Tinics, 21 March 2015, avnﬂnblc at:
Lawinsdipe, last visited 4 July 2017
“‘How our allies in Kuwait and Qatar finxded Islunic Siate’, Dady Teleypaph, 6 Scptember 2014,
“ ibid.
- 'Rcvcalcd Islanic State’s banker' was di of a private Muslisn pranary school in Birmingluun', Dasly Mad, 3 September 2014, availuble at:
htggs:Awww . dailypail.co.ub ews/nticle-27 38938 Reveadd-Tstamie-Stateos-banheefivector privase- Muslins-prinas y-schiool-8ivminghass hunt, last visited: 16 April 2017,
“ Bowen, L., Medina in Birnungham. Nagaf int Brent: inside British Ial.un {2015).
* ibid.
* ibid.
* ibid. -
“ MacLoin, D., Musu‘ Chess and other Sins: Segregation, [ ion, Al Muslim Schoads in Britaia', Civitas (2009), available at:
2ot Mt hess, d()IhL rSitas.ppddl, last visited: 16 April 2017, .
" *Saudisand Extremisim: “Both il arsonisis and the firclighters™, The New York Tines, 25 August 2016 ’
* *Saudi schoal lessons in UK concern government’, 85C News, 22 November 2010, available at: hitpsawww hhwco.obnews k-1 179743, last visited: 16 April 2017,

Lz ww civatias apgze
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feature of thle weekend schools 1s how they serve as a gatcway to extremist thcology and political radicalism.
This ulumately paves the way to domestic terrorism”.

While much of the focus has been on foreign funded Islamist extremism within Sunni Islam, it 1s important
to note that there has been some Iranian funding of mstitutions within Britain's Shia community, this time -
promotimg Khomeinist rather than Wahhabi doctrine. One of the most significant mstitutions in this regard
is the Islamic College of Advanced Studies in Willesden, London. The college reportedly reccives the
majority of its funding dircctly from the Islamic Republic of Iran and as such differs from many British Shia
inisticutions in that it does closely identify with the Iranian regime and its ideology.”

bascd in Maida Vale. The bcad of that orgamsatwu, Ayatollah Abdolhossein Moc.a, who 1s the Iraman
Supreme Leader Ayatollah Khamenei's primary religious representative to Britain, is on record promoting
anti-Semitic conspiracy theories.” In addition to these links to the Iranian regime, there have been other
concerns about extremism.at the Islamic Centre of England. Previously, complaints have been made about
the centre’ s pubﬁt‘atioh Ll'w'ng Is]ém, which h'as promoled the' (‘df)'spiracy that Zio'nisls Werc bch’i'nd the

Ilahau neo-ﬁs(‘lst scene, puor to hls conversion to Islam

The Islamic Centre of England has also worked in partnership with the Ahlulbayt Islamic Mission to bring
the extremist American preacher Shaykh Hamza Sodagar to the UK on speaking tours in October 2014 and
October 2016. Sodagar has made various hateful statements and is.accused of having promoted anti-Semitic
conspiracy theories,” as well as being on record in a 2010 address as having outlined various ways in which to
execute homos'exuals @ Oue of the venues billed for hosting Sodagar on his 2016 visit was the Islamic ch&blic
was arrmged by (])_(. Ahlulbayt Islaxmc MISS_IOII base(l n London, but wh1c11 18 parl of the Ahlul Bayt World
Assembly, which i1s headed by the Iraian cleric Mohammad Hassan Akhtart, who was formerly the Iranian
ambassador to Syria, and a key figurc in the founding of the terrorist group Hezbollah.”

9. The International Response to the Challenge

Over the past decade, Western governments have increasingly sought to find ways to counter the foreign
funding of the promotion of Islamist extremism among their publics. In 2007 the Australian government
became one of the first to.act on this issue when it intervened to reject a Saudi request to ransfer funds to the
Islamic Socicty of South Australia. This move was specifically taken amidst concerns about foreign funded
Islamist extremism:® The Norwegidin goveriiment similarly acted 1 2010 to reject Saudi funding for the
construction of a mosque in Oslo, with the Norwegian Foreign Minister citing Saudi Axabla s lack of religious

* Wiy does Britain um a blind eye to these medicval zealots pedd-ﬁzm lessons in hate?, Dady Mz, 23 November 2010,

“ Bowen, |., Mediua ins Birmingham, Najaf tn Brent: iuside British Fslau (2015).

b l’hc Ill.nmc (‘Auln. of End.md s cx l'amst on Amlcrs Bmwk: “bl:n.nc bmnm"’ Cauuumufy .S':: umy Trust website, 27 June 2012, available at;
1 sk anezionists, kst visited: 16 April 2017,

lbld
® ihid.
" ‘Ohr Responsibilitics towand Palestine’, Famza Sodigar, Shit TV 2 August ZOId availuble at: hutp:

16 April 2017,

" ‘US Muslxm pmachcr ‘who advocatcd bchcadmg of gay men nllowcd 1o lecmrc in| l.hc UK 771: Imlcpcudcm 6 Ocmbcr 20]6 av:ul.nblc at:
i

last vxsucd 16 Apnl 2017 -
- 'Islamu: hmc pmrhcr who cnllcd for gay men to be beheaded is (caclung children as ymmg as six at a sclmol in l‘mdun \ D.nly W.ul 6 Ociober 2016, available at:
) . iele-3R25606 D skunic-lite g e deliegeealled-gay e Jiynd, last visited: 16 Apnl

2017.
‘Rubm.M 'l'hcl'ndurmg [ran-Syria-Hezbollah Axis’, Amicrican Enterprise Institute, 17 December 2009, available at: lwipse/wwav.avi.org/publiciiogilw cndngig:

" -uxiy, last visited: 16 Apnil 2017,
“ ‘Canbcrm Velocs Moxquc n:c Anstradian, 9 January 2007, available at: lpafsww henadinncom /e s ntion’canbei ri-v et ors-inosgue e ws.
: 213, last visited: 16 April 2017,
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freedom.” Indeed, the issue of Saudi Arabia’s own lack of religious freedom and Ireedom of expression has
often bcen highlighted amidst wider concermns about the impact of Saudi funded activities m olhexwxse
democratic.and pluralistic societics. As Taj Hagey has argued; “Therc is a huge clement of hypocnsy about
the propagation of Wahhabism in Britain,-as hardline Muslim regimes are utterly intolerant of any other faith.
[l is impossible 1o 'build a Chn'sti;u'l church in Saudi Ambia yel the same ideolo'gue's consla.nt.ly dema.lid’the

they are in control”.*

More recently, in February 2015 Austnia reformed its pre-cxisting laws on Islam to prohibit the foreign
funding of mosques and imams.” The Austrian Foreign Minister Scbastian Kurz said at the time that the
‘reforms were a “milestone” for ‘Austria and.aimed to stop some Muslim countries using linancial means 10
exert “political ifluence™” He went on to explain, “what we want is to reduce the political inflaence and
co'mrol from abrdad an'd ~vi'c want to give Islar'n the ("hance to d(.vclo'p ﬁuly withiu our soc¢ iuy and in line wilh
starldy wheén he stated lf the)c was gomg to be an Islamxc reformatmn in the 20" (‘cutury, the Saudis pro_bably
prevented it by pumping out literalism”.”

Several other countries also now have ongoing efforts to meet the policy challenge of forcign funded Iskamist
extremism. In Deccmber 2015 Sigmar Gabriel; Germany’s Vice Chancellor, explicidy called for an end to
Saudi Arabia’s funding of “Wahhabi mosques” in Germany and worldwide.” The Germain government has
not announced any measures to enforce this call. However, prcVioi'xsly ‘German governments have aken some
limited action to disrupt Saudi funided extremism, such as in 2003 when German authonties seized 300
extremist textbooks from the King Fahad Academy in Bonn.”

More recently, m December 2016 a lcaked report from Gcrmauys mtelligence agencies indicated that
cextremist Salafist groups in Germany have reccived fur 1dimg fr om Saudi Arabia, Qatar and Kuwait as part of

a “long-ruiming strategy to exert influence”.” The report uoled that the funding was being channelled to a
. rahge of institutions and individuals, mcluding extremist prmchers, schools, Mosqués and dawah — or
missionary -— groups. Thc report is also said to have speﬂﬁcally named a number of the organisations
providing the funding, mcluding the Sheikh Eid Bin Mohammad al-Tha Charitable Association, the Muslim
- World League, and the Kuwaiti Revival of Istamic Heritage Soc uty, a group outlawed in several countries on
account of ils extremism, including the United States.™

It was further noted by the German mtelligence agencices that those Gulf-based organisations responsible for
funding Islamist extremism in Germany, arc closely linked to tll_u[: governments of the Gulf nations from which
thcy oniginate.” Despite this, as of yet the German g()vcrumcntl has not set out any explicit plans to prevent
the filmding finding its way to extremists in Germany. In France, however, in July 2016, following a wave of
Islamist attacks in Europe, French Prime Minister Manu¢l Valls said that France was cousidermg

*‘No Saudi mioney for American mosques’, 7hc IiTII, 22 August 20186, available at:
americannupues, last visited: 16 Apri 2017, |

* Wy ducs Britain tim a blind eye 1o these medieval zealots peddling lessons in hate?, DallyMJul 23 Novcmlbct 2010.
“*Austria passes controversial refonms to 1912 Islam law', BBC News, 25 February 20135, availablc at Lt bbe.ro.

whinewsivorld-curope-316295 3, last visited: 16

Apnl 2017, |
“ ibid, |
= ibid. |
® *Sandis and Exwensin: “Both the ists and the firefigl ", The New York Thutes, 25 August 2016.

» ‘Ccmun vwc-dwu:cllor accuses Sauda ”\ralzu of ﬁuuluu[ lslamlc cxlrcnuml m Ilu Wcst Dady Tc/cpapll, b l)cccml)er 20I5 avaxlablc at

203388/

lnsl vlsnul lb Apnl 2017. - |

" MacEoin, D, *Music, Chess and other bms gregation, Integrati mxl Muslitnn Schiools in Britam', Civitas {2009).

7 ‘Sandi Arabiz and Guif states “supy i ism m Ge : {higerce report finds', The Independent, 14 December 2016, available at:

http:rwwvdnde pendestcoak iewswurldéewropesavdisambia-guiCstates-fund-iskon e~ seemism-gerany-salalisii-wahbabisn)-gatae-kavait-iskusists-e 242355 | harel, last
visited: 16 April 2017, '
" ibid,

" ibid.
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implementing a temporary ban on the foreign fimancing of mosques as part of a range of measures to counter
Islamic extremism in F ran(:(.. {

In the United States there have been some limited cfforts to prevent the promotion of Islamist extremisi at
foreign funded educational institutions. In 2007, Congress called on the Secretary of State to address concerms
about Saudi funded extremism in the US, Lighlightinig the lslaxnflct Satidi Academy i Virgiiia as a particularly
problematic institution.” Subsequently, the: congressional Commission on Intemational Religious Freedom
called for the closure of that niistitution and in 2008 further coucenis were raised about extremist texts being
taught at the Islamic Saudi Academy.” ' ‘

Inn July 2016, there were more comprehensive moves in the Uniated States to address the problem of foreign
funding being used to promote Islamist extremism, As stich American congressman David Brat proposed the
Religious Freedom Intermational Reciprocity Enhancement Blll which called for a ban on US rehgious
institutions recciving funding from individuals in states that do not themsclves protect religious liberty.™ Once
agauin, this move focused on the question of whether it should continue to be the case that states which permit
no religtous freedom at homne are themsclves frce o advan(‘e religious extremism and intoleraicc in Western
democracies.

Britain, howevel has seen far less of a response from policy malu:u supportng moves to tackle the challenge
of loretgn ftmded Islamlst extremism. However, mjanuary 201 6‘ David Cameron did acknowlcdgc that there

UK*" At the time it was reportcd that the Umt was to brief the ’Pl‘m‘)t Minister and the Home Sccretmy on
the findings by the spring of that year." While initial reports in May 2017 suggested that the investigation had
not yet be completed”, Downing Street subsequently confirmed that it had in fact received the report in2016%..
Nevertheless, the governmient has said that the report may not be published, with the Homie Office also statiig
that the content of the report is “very sensltwc” .

Conclusion & Policy Options

Over the past decadc or more, a growitig body of evidenice has emerged that points to the considerable impact
that foreign funding has had on advancing Islamist extremism m Britain and other Westeri countries. The
attempt by scveral states to mfluence Islamic communitics fufld advance an l]hbunl — and at tmes ant-
Western — version of the Islamic religion appears to have béen :an intentional and systematic policy, with the
level of funding allocated to this effort believed to have grown m recent years. While some of this financing
appears to originate from private individuals and mdependent foundations, research by the German

”'Frcudl PM iders bau on forcigu-funded ’, The Cuardian, 29 July 2016, availuble at: hups:/www. theguayslis
i 31 dnjosgues, Imnvmxcd lepn.lIﬂU H

\rhctam. D \ltusu', Clms and other Sins: Segregation, Iutegration, and Mustim Schools in Briulfm'. Civitas (2009).

7 ibid,

. 'ch Brat inh oclurcs 2 Homulln.d Sccun[y anu-u:n'onsm bills’, Press Releases, Dave Brat, 19 July 2016,
S/ lc.o q 3245, last visited: 16 April 2017,
» 'Camr.'mn admns b;u.ldx Arabia f\mds extremist mboo]s so why are lll:y s!lll our I.lhes" 771!-' Enpress, lﬂjamlary 2016, aviulahlc at:
Ph ess.couknewswlies 63577 1 David- - Saugli- : su, last visited: lGApnl20[7
* ‘liwgiiary mlo furclgu backers of UK extremisis gets greeis ln;hl The Guardian, 17 ] anu.u‘y 2016 a vzulablc at: bupssmavw theguardiancongpoliies $0 Gz LZAuaun v
forcign-hackers-yk-cxtreunsts, lust visied: 16 April 2017, ’ .
* ibid.
“ "‘Scusmm UK tervor fuudmx mq\ury may niever bc publuhcd' The Guardﬂn. 31 May )017 av; i ' ;
\ d " i fast visited: 23 Junc 20]7

at: h_p\ fwwny the nutclian.cony uk-prews: 201 2:ul 08 theresa- nay-

PN

- "nu.rcsa May aillmg on n:porl on forelgn ﬁl.mll.d cvtremmu 771: Guardian, 3 July 2017

. ) = shrg v, last visited: 4 July 2017
"‘“Qcmlnvc UK tesvor luntlmu mqmry lna) ncver be pubhslwd 77:c Gum!w:.31 May 2017 awul.dale at: hups: vy ardi:
9091 7y S fndi ay-ne shel -arabia, fast visited: 23 June 2017
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ntelligence agencies and others has pomted to these foundations bemg closely linked to govermments of
several Gulf States. !

i

Indications of the kind of mﬂuencc that such lundmg can have 011 rccxplem uxsntutlous in the UK can be seci
textbooks. This combuled with scholarslnp pr ogrammes that bnng clerics to Saudi Ar;;bla for training, has
gradually contributed (o changing the climate of religious belief and practice in many of the West’s Mushm
communitics. As well .as promoting hardline Wahhabi pracnlces to Muslim communities that formerly
1de11uhcd wnh other Islamm tmdmons, thxs phenomcnon has created a challengc for modcratc voxccs and

can‘also ulumalcly asslsl those seéking to recruit for violenit Islamxst extrermnism.

What is publicly known about the foreign funding of Islamist extremist activities in the UK alniost certainly
does not.represent the full extent of what has happened n rec ¢I:nl years. So far, it has not been possible to
asceriain a comprehensive picture ‘of this phenomenon. Some'i msuml]om linked with Islamist extremism may
publicly amounce or promote the fact they have been-awarded fundmg from foundations or individuals that
happen to be based overseas. However, there is no obligation to declare such funding and so any survey of
tlus area will nccessanly be mcomplcte Wll.h a sull m(‘omplcte i)lcturc of the iull 9calc and nature 0[ lorcxgn

cffectnvely meet this ('h'l]]enge

" Given that there is a clear lack of information and understaudmg about this subject, both among policy makers
and the public, the government should start to address this i issue ‘by launching an official and public inquiry
into the subject. The new commission for countering extremism anmounced in the Queen’s. Speech of June
2017 could make addressing the financing of Islamist extrcmllsm from overseas a matter of priority. The
government has previously acknowledged the relevance of funduxg from abroad in its 2015 Counter-
Extremisin Stntegy, and plcdge(l to look at this issue funher chcrtheless, 1( rema.mb unclc(u what the
driving Islamist extremism in Bntam Unlcss pollcy makcrs ha\lrc the rclevant and nc_ccssary mionmanqu on
foreign funding, it will prove difficult to shape adequate policy solutions or legislation for effectively addressing
this challenge. - !

The lack of extensive data available on foreign funding and lslam:st extremism in the UK further hlghhghl.s
the need for greater opeimess and transparency. This may u!tlmatcly be judged an area that requires
leglshuou Lawmakers might consider intfoducing legislation aptttcﬁica]ly aimed at’ creatilig more transparency
m this area by setting down parameters under which groups rccelvmg financing from abroad would be obliged
to publicly declare such funding. Specifically, this might mvolve identifying those countries with a serious
record of funding Islamist extremism and requiring that charities or rcligious groups receiving funding from
those: states — or foundations based in those:states — declare this funding. As well as obliging such groups to
disclose the amount of funding or who provided Lhe donations in question, there might also be a case lor
requiring that recipients declare how the funding is being used and additionally any conditions placed on the

receipt of funding should be made public.

As part of thie éffort to create policies.to address forcign funded Islamist extremism, it might be suggested that
the government should consider measures that would block |cc:rtam funding altogether, either to specific
recipients or funding from donors-in particular states. Such measures might coucelvably incorporalc elements
of the Rchglous Freedom International Reciprocity Enhancement Bill proposed in the United States.
Nevertheless, in the UK 'such legislation would likely enc :oulter a number of obstacles and objections.
Imnally, such a policy could potentially provoke controversy ox'rcr complaints of excessive stale ntervention
in rcligious institutions. Additionally, there would be dllﬁcult decisions about which states should be

categorized in this way, and whether such a law would only block funding from governments of certain

-
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i
| . -
countries, or whether the legislation would also target funding from independent organisations and private

inidividuals in those states. As with any new legislation, there co:uld also be concems about unintended and
undesirable consequenices; such as the blocking of funding meant for legitimate and constructive purposcs.

This is not to say that there are never instances where the govemmeul should mtervene directly to prevent
foreign funding i this area. In very serious cascs, such as those 1e1atmg to terrorism, this is already a matter
that should be being addressed under existing regulations for d:sruptmg terror financing, such as the 2010
Terronsm Asset—Frcczmg Act. However, seeking to expose and ultimately disrupt funding for nonviolent
Islamist extremism is a matter that could be most effectively a]':proachcd as part of the govemment’s pre-
existing st.rategy on extrernism, While that strategy already acknowledges the relevance of this issue, the
government is yet to deﬁmtlvely outline how it will be effectivelyaddresscd.
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MARINE CORPS ASIA PACIFIC REALIGNMENT

DOD Should Resolve Capability Deficiencies and

Infrastructure Risks and Revise Cost Estimates

What GAO Found

The Department of Defense (DOD) has coordinated the relocation of Marines
from Okinawa tc other iocations in the Asia-Pacific region through deweloping a
synchronization plan and organizing working grolps. However, DOD has not
résolved selected identified capability deficienciés related to the relocation of
Marine units, training needs in the region, the reduction in runway length at the
Futenma Replacement Facility in Okinawa; and challenges for operating in
Australia. DOD guidance indicates that mission requirements—which would °
include the capabilities needed to fulfill the mission—largely determine land and
facility support requiremiénts. If DOD does not résolve the sélected ideritified
capability deficiencies in its infrastructure plans, DOD miay bé unable to mamtarn
its capabilities or face much. hlgher costs to do so.

DOD has taken steps to dewelop infrastructure plans ‘and schedules for its
relocation efforts, but it did:not develop a reliable schedule for the Marine

‘relocation to Guam and has not completed its risk.planning for infrastructure in

Guam. DOD dewvelopéd plans that will suppdrt construction eforts in Guam and
However GAO found the Mannes Corps mteglated master schedule for Guam
did not fully meet the compnehenswe. well-constructed, and credible
characteristics for a reliable schedule. For example, the schedule does not
include resources needed for noncenstruction activities, such as information
technology and design activities. Additionally, the Marine-Corfps has not
compléted its risk-management plan fdr inﬁ'a'stm'citure construction in Guam.
construction risks mcludmg tabor shortages and endangered—specues protectlon
If DOD does not-have ‘a reliable schedule or has not completed risk planning for
Guam, it may not have complete information to identify and address risks that
may result in cost overruns and schedule delays.

DOD has made progress in developing cost eStimates for Guam, blt its
estimates partially met GAO best practices for reliable cost estimates for the
relocations to Guam and. Hawaii and the establishment of:a rotational presence
in Australia. For cost estimates related to Guam military construction activities,
DOD included ground rules and assurmptions, but did not include some elements
ofa re!iable cost estimate, such as a risk analysis. Additionaily, DOD deweloped
cost estimates for nonmilitary construction activities that provide a high-level
planning oveniew of the requlrements but they did not incorporate sewveral other
best practices, mcludmg a unifying Work Breakdown Structure that defines in
detail the work necessary to accomplish a program's objectives. For Hawaii and
Australia, the cost estimates are not considered reliable because they did not

- include all life-cycle costs or a- Work Breakdown Structure. If DOD doeés not

revise the cost estimates for these locations, decision makers in DOD and
Congress wnII not have reltable cost mformatlon to inform funding decisions and
to help them determine the \nablllty of relocation of Marines to Hawaii and the -
establishment -of a rotational presence in Australia.

United States Government Accouruabifi'ty Offico
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% U.S. GOVERNMENT ACCOUNTABILITY OFFICE

441 G St N.W.
Waghington, DC 20548

April 5, 2017
Congressional Committees

Attempts to real:gn the Department of Defense’s (DOD) presence in the
Asia-Pacific region have been ongoing for two decades, with a particular
focus on the movement of Marines from Okinawa, Japan, to other
regional locations. Japan serves as the United States’ most significant
forward-operating location in the Asia-Pacific region, accommodating
approximately 55, 000 US. military personnel, 42,000 dependents, and
9,400 DOD civilian employees, as of the second quarter of fiscal year
2016. The majority of this presence resides in Okinawa, an island
prefecture south of the Japanese mainland that represents less than 1
percent of Japan's entire land mass. Although it is small compared to the
entlrety of Japan's land mass, Okinawa’s U S bases house

Corps personnel) on any given day ‘To balance the im portance of this
forward presence to both the United States and Japan with the stated
need to reduce the impact on the Okinawa community, in April 2012 the
U.S. and Japanese governments adjusted the realignment plans.’
Specifically, in an effort to reach this balance and realign its presencein
the Asia-Pacific region, the Marine Corps plans to consolidate bases in
southern Okinawa and relocate 4,100 Marines to Guam, 2,700 to Hawaii,
800 to the continental United States, and 1,300 (on a rotational basis) to
Australia.?

This report is one of a series of reports on DOD's Asia-Pacific
realignment. In May 2011, we reported on U.S. defense posture.in Asia,
highlighting the need for adgiifipngl cost information and methods for
evaluating posture in that region.® We recommended, among other

'See. U.S.-Japan Security Consuitative Committee, Joint Statement of the Security
Consultative Committee (Apr. 26, 2012). Priorto this April 2012 adjusted realignmentplan,
the United States and Japan had pianned to move approximately 8,000 Marines from
Okinawa to Guam in an effort to reduce the impacton the Okinawa community.

z’These relocation numbers refer specifically to the Marines relocating from Okinawa.

- According to the Marine Corps and Pacific Command, additional Marines will relocate to
Guam and Australia from Gtherlocations. ,
3GAD, Defense Management: Comprehensive Costinformation and Analysis of

Alternatives Needed to Assess Miitary Posture in Asia, GAO-11-316 (Washington,D.C.:
May 25, 2011).
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things, that DOD develop annual cost estimates for posture in the U.S.
Pacific Command’s area of responsibility. In part in response to our
report, since early 2012 DOD has reported its cost estimates for new or
ongoing posture initiatives in the annual U.S. Global Defense Posture
Report to Congress. In June 2013, we reported that DOD did.not include
detailed information on requirements for several key cost components
needed for its cost estimate for Guam, had not developed an integrated
‘master plan for the relocation, and had not identified sustainment needs
and costs for U.S. forces on Okinawa and Guam.* We recommerided,
among other things, that DOD update its cost estimate to include seven
cost components, develop an integrated master plan for the relocation of
Marines, and identify ‘sustainment requirements for affected facilities until
relocation initiatives are complete. DOD generally agreed with our
recommendations, and as of August 2016 had implemented two of the six
recommendations.® However, work remains regarding the development of
cost estimates and updates to the relocation planning efforts as
discussed later in the report. The Related GAO Products page at the end
of this report provides a listing of our related work.

The Joint Explanatory Statement accompanying the Consolidated
Appropriations Act, 2016, included a provision that we study matters

- related to the various realignment initiatives in the Asia-Pacific region.®
This report assesses the extent to which DOD has (1) coordinated its
efforts and resolved selected identified capability deficiencies related to
the relocation of Marines from Okinawa, (2) developed infrastructure
plans and schedulés for its relocation efforts and completed risk planning
for its infrastructure that will support the relocation, and (3) developed

“GAO, Defense M?nagemenr Abre Rehable CostEstlmates and FunherPlannmg
Needed to inform the Marine Corps Realignment Initiatives in the Pacific, GAO-13-360
(Washington, D.C.: June 11, 2013).

%In addition, in our2013 report we recommended thatthe Army Corps of Engineers
devélop a stratégy to identify how the design and construction process of Defense Policy
Review Initiative (DPRI) projects should be handled moving forward and the necessary
resources needed to supportany surge in construction associated with posture-related
initiatives in both lwakuni and Okinawa. In response to our recommendation, the Army
Corps of Engineers stated itbegan completing mission analysis studies everys months to
identify needed resources. Additionally, we recommended in 2013 thatthe Secretary of
the Navy conductan economicanalysisto include assessing the Costs ofmaintaining
vacant housing on Guam. According to officials, the. Departmentofthe Navy completed 2
housing marketanalysis to establish a baseline forlong-term militaryhousing
requirements on Guam in 2013 and documented this baseline in 2015.

6161 Cong. Rec. H10,378 (daily ed. Dec. 17, 2015).
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reliable cost estimates for infrastructure for the relocation to Guam and
Hawaii and for the rotational presencein Australia.

Thls report is a public version of a sensitive report that we are iISSUing
concurrently.” DOD deemed some of the information in the sensitive
report as For Official Use Only, which must be protected from public
disclosure. Therefore, this report omits For Official Use Only information
and data on some of the Navy and Marine Corps plans and programs
associated with the realignment effort, deployment and aliies’
'considerations and estimates of future actions and political concerns
provnded in this report is more limited in scope. |t addresses the same
objectives as the sensitive report. Also, the methodology used for both
reports is the same.

For all objectives, the scope of our review was actions taken since we last
reviewed Marine Corps realignment initiatives in the Asia-Pacific region in.
June 2013.% We reviewed relevant policies and procedures, and we
collected information by interviewing and communicating with officials
from the Office of the Under Secretary of Défense (Policy), the Office of
the Under Secretary of Defense (Comptroller), the Air Force, the Army,
the Navy, the Marine Corps, and the State Department. We also
conducted site visits in Hawaii, Japan, and Guam:. In Hawaii, we met with
Pacific Command and its service components. In Japan, we met with U.S.
Forces—Japan and the services, Marine Corps Installation Command
Pacific, ll Marine Expeditionary Force, the U.S. Embassy in Tokyo, and
the U.S. Consulate on Okinawa, and observed infrastructure conditions in
Okinawa and lwakuni. In Guam, we met with DOD and government of
Guam officials and observed infrastructure conditions and the buildup of
Marine Corps.Base Guam. Additionally, we interviewed DOD officials and
officials from the U.S. Embassy in Australia. We also met with DOD's
construction agents, specifically the U.S. Army Corps of Engineers and
the Naval Facilities Engineering Command.

To determine the extent to which DOD has coordinated efforts and
resolved selected identified capability deficiencies related to the

"GAO, Marine Corps Asia-Pacific Realignment: DOD Should Resolve Capability
Deficiencies and Infrastructure Risks and Revise Cost Estimates, GAO-17-107SU
. (Washington.D.C.: Apr. 5,2017).

8GAO-13-360.
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relocation of Marines from Okinawa, we reviewed DOD documentation
and interviewed knowledgeable officials. Specifically, we reviewed
documentation such as the Marine Corps’ Asia-Pacific Realignment
Synchronization Matrix ‘and capability documents such as'training
requirement documentation. We also interviewed senior DOD officials to
identify any capab:llty deficiencies that could cause units to not be fully
prepared for their missions, and we reviewed related documentation to
support DOD's identification of those selected capabilities. We compared
DOD's decision-making process for plans to resoive the identified
capablllty deficiencies to DOD Unified Facilities Criteria regarding use of
mission needs to largely determine land and facility support
requirements.®. :

To determine the extent that DOD has developed plans and completed
risk planning for its infrastructure, we reviewed DOD guidance related to
the development of installation plans, integrated master schedules, and
risk planning. We identified current infrastructure plans and integrated
master schedules. Specifically, we reviewed the Guam integrated master
schedule and compared that schedule’s content to the key practices in
GAO's -Schedule Assessment Guide to assess whether the schedule
captures the basic elements needed to implement a program and to
determine the extent to which prOJects were properly sequenced.'© We
also reviewed documentation and conducted interviews with DOD officials
to determine any identified risks with DOD’s plans and schedules as well
as actions DOD has taken to address those risks. We compared DOD's
risk planning efforts outlined in that documentation to DOD guidance on
addressing risk, such as guidance that identifies the characteristics

Departmentof Defense, Unified Facilities Criteria 2-100-01, /nstallation Master Planning
{(May 15,2012).

1"GA\D Schedule AssessmentGulde Best Pracbces for Project Schedu!es GAO 16-89G
masterschedules forreahgnmantachwhes in Japan such as for the Okinawa
Consolidation and Futenma ReplacementFacility. We did not assess the mtegrated
masterschedule for Okinawa Consolidation because, atthe time of our review, it was not
yet developed. We did not assess the integrated master schedule for the Futenma
Replacement Facility because officials said the schedule was subjectto changes based
on ongoing legal issues with the governmentof Japan. While the Marine Corps developed
a schedule for Marine Corps Air Station lwakuni, we also did not assess the integrated
masterschedule for this location because mostofthe construction projects forthis base
had already begun.
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‘needed in a nsk-management plan and guidance on how DOD plans for
infrastructure sustainment in base. master plans.'

To determine the extent to which DOD has developed reliable cost
estimates for infrastructure, we reviewed DOD’s cost estimates and
analyses and interviewed DOD officials about costs and funding sources
related to infrastructure in Guam, Australia, and Hawaii. We compared
those estimates and analyses to the best practices included in GAO’s
Cost Estimating and Assessment Guide. " According to GAO's Cost
ifitis comprehenswe well-documented accuraté, and credible. 3
Appendix | provides a more-detailed description of our scope and
methodology.

accordanice with generally accepted govemment audltmg standards.
Those standards require that we plan and perform the audit to obtain
sufficient, appropriate evidence to provide a reasonable basis for our
findings and conclusions based on our audit objéctives. We believe the
evidence obtained provides a reasonable basis for our findings and
conclusions based on our audit objectives.

11Depanrn entofDefense, DOD Risk, Issue, and Opportunity Management Guide for
Defense Acquisition Programs(Washmgton D.C.: June 2015). Although this guidance is
specificto the defensé acquisition context, officials from the Navy's Guam Program
Management Office stated that they will base the risk-managementplan on principles
found within it. See DepartmentofDefense Instruction 4165.70, Real Property
Management,para.6.1 (Apr. 6, 2005). .

2GAD, GAO Cost Estim ating and Assessment Guide: Best Practices for Developing and
Managing Capital Program Costs, GAO-09-35P (Washington, D.C.. Mar. 2, 2009).

BGAO-09-3SP.
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Background

History and Status of
Realignment of U.S.
Forcesin Japan

The U.S.—~Japan alliance dates back to the U.S. occupation of Japan after
its defeat in World War Il. The alliance is supported by the 1960 Treaty of
Mutual Cooperation and Security and a related Status of Forces
Agreement.* As a result of the treaty, the Status of Forces Agreement;
and related agreements, U.S. forces are able to use nearly 90
installations throughout mainland Japan and Okinawa for the purpose of
contributing to the security of Japan and the maintenance of international
peace and security in the region.

One issue that remains at the forefront of the alliance is the realignment
of U.S. forces in Japan. Efforts to realign U.S. forces in Japan date back
to 1995. We have previously reported that discontent among the people
of Okinawa regarding the U.S. military presence led to efforts in the
1990s to consolidate, realign, and reduce U.S. facilities and areas and
adjust the operational procedures of U.S. forces:in Okinawa to reduce the
impact on local communities. '* However, as we had reported, realignment
efforts did not make much progress until the end of 2002 when the

called the Defense Policy Review Initiative (DPRI). Under DPRI, both
countries were seeking to reduce the U.S. footprint in Okinawa, enhance
interoperability and communication ‘and better position us. force's to

initiatives under DPRI were outlined in the us ~Japan Roadmap for
Realignment Implementation (2006 Roadmap) and subsequently

*See Treaty of Mutual Cooperation and Security, U;S-Japan, Jan. 19, 1960,11 U.ST.
1632; Agreement Under Article V1 of the Treaty of Mutual Cooperation and Security:
Fac«imes and Areas and the Status of United States Armed Forces in Japan, U.S.-Japan,

‘Jan. 19,1960,11 U.S.T. 1652.

1»SSee GAQ, Overseas Presence: Issues Involved in Reducing the Impactofthe U.S.
Military Presence on Okinawa, GAO/NSIAD-98-66 (Washington, D.C.: Mar. 2, 1998).
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adjusted, most recently through a joint statement issued in April 2012.
There are four initiatives under DPRI that are specific to the realignment
of Marine Corps forces in the Pacific:

1. Constructing and moving forces to the Futenma Replacement Facility,

2. Relocating Marine Corps units from Okinawa to Guam, Hawaii, the-
contmental United States, and Austraha 7

3. Consolidating installations on Okinawa, and
4. Moving Marines to lwakuni.™

Constructing and Moving As envisioned by the 2006 Roadmap, the U.S. government would return

Forces to the Futenma to Japan the Marine Corps-Air Station Futenma in Okinawa once the
Replacement Facility : government of Japan constructed a fully operational replacement facility

(Futenma Replacement Facility), including a runway, in a northern, less-
populated area of the isiand.® This facility was originally projected to be
completed by 2014, but delays have slowed its progress. According to the

18See U.S .-Japan Security Consultative Committee, Joint Statement of the Security
Consuitative Committee (Apr. 26, 2012). In February 2009, the United States and Japan
signed an agreementregarding relocation ofMarines to Guam, in partim plementlng the
2006 Roadmap. See AgreementConceming the Implementatuon ofthe Relocation of Il
Marine Expeditionary Force Personnel and Their Dependents from Okinawa to Guam,
U:S.-Japan, Feb, 17,2009, T.1LAS. No.08-519.In October 2013, the United States and
Japan amended the agreement in partto implementthe April 2012 statement. See
Protocol Amending the AgreementConcerning the Implementation ofthe Relocation of Ill
Marine Expeditionary Force Personnel and Their Dependents from Okinawa to Guam,
U:S.-Japan, Oct. 3,2013, T1AS. No. 09-518.

17Wh_lle. the rotational presence ic Australia was not part of DPRI, one of DOD's initiatives
to reduce the numberof U.S. forces in Japan is to have Marine Corps units thatcurrently
- rotate through Okinawa t6 instead rotate through Australia.
DPRI consists ofa package of 19 interrelated and interdependentinitiatives for Japan
and Guam and otherareas in the PacificCommiand area of responsibility, such as Tinian
in the Commonwealth ofthe Northern Mariana Islands. These initiatives affect all military
services within DOD. For the purposes ofthis report, we have aggregated several of the
initiatives into four that refaté specificallyto the Marine Corps plans to realign its forces in
the Pacific. For a summaryofthe 19 initiatives, see app. ll.

19The planto. return Marine Corps Air Station Futenma to the government ofJapan dates

According to the Marme Corps, in addition to the completion'ofthe Futenma Replaoement
Facility, other features mustbe oomplened bythe governmentof Japan pnor to returning.
Marine Corps Air Station Futenma, such as the relocation of units and improved
contingencyuse of civilian facilities for iong runway operations.
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officials, as of June 2016, 9 of 184 projects have been constructed at the
planned site of the realignment—Camp Schwab. Figure 1 shows the
planned location of the runway at Camp Schwab and how high landfill
material must rise to build the runway..

Figure 1: Planned Location of Replacement Runway at Camp Schwab

i T iy e e e e e = s -

Line (inset) shows how high landfill material must rise to build the
runway for the Futenma Replacement Facility. GAQ extended the
line to show the impact of building the runway on.surrounding
facilities and the nearby bay. The Marine Corps estimates requiring
approximately 400 acres of landfill and 20 million cubic meters of
earthwork,

Source; GAO, | GAOC-17415
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Relocating Marine Corps Units
from OKinawa to Guam,
Hawaii, the Continental United
States, and Australia

After several years of planning to move approxnmatety 8,000 Marines
from Okinawa to Guam, DOD revised its plan in April 2012 to, among
other things, relocate 4,100 Marines to Guam, 2,700 to Hawaii, and 800
to the continental United States, as shown below infigure 2. Additionally,
the plan includes establlshlng up to a 2,500-person rotational Marine
Corps presence in Australia, 1,300 of whom would come from Okinawa—
a move that, according to DOD officials, stems from a November 2011
announcement between the United States and Australia.

Figure 2: Planned Redistribution of Marine Corps Forces in the Asia-Pacific Region
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Source: Marine Corps (data); Map Resaurces (map). | GAO-17-415

Note: Accordi ing to Marine Corps documentation, approximately 9,100 forces are leavi ing Okinaw a,
but the plans only show the distribltion of 8,900 of those forces. Officials note that all nimbers may
not add up due to approximation of the nurrber of moving forces.

DOD expects relocation to Guam to occur between fiscal years 2022 and
2026. To provide additional training opportunities for Pacific Command’s

Page9 GAO-17-415 Marine Corps Asia-Pacific Realignment

Received by NSD/FARA Registration Unit  12/20/2017 11:53:10 AM



Received by NSD/FARA Registration Unit  12/20/2017 11:53:10 AM

nearby Commonwealth of the Northern Mafiana Islands (CNMI)
specifically the istands of Tuman and Pagan. However, no forces are
expected to relocate to CNMI. DOD estimates that the total costto
relocate Marines to Guam and training on CNMI will be $8.7 billion in
fiscal year 2012 doliars, with approximately $3.1 billion being provided by
Japan.?® -

DOD expects relocation to Hawaii to occur between 2027 and 2031.
According to DOD documentation, its baseline rough order-of-magnitude
cost estimates for development on Hawaii range from approximately $1.3
billion to $2.5 billion in fiscal year 2012 dollars, atthough actual costs will
vary depending upon the mix of units-and the facilities needed.

For the relocation to the continental United States, the Marine Corps
currently has no plans, time frames, or cost estimates. According to
Marine Corps officials, the decision to relocate 800 Marines tothe
continental United States was made because there was a need to further
reduce the Marine Corps presence on Okinawa. Additionally, senior
officials at Marine Corps Headquarters and Marine Corps Pacific
Command stated there was no strategic need to move the Marines to the.
continental United States, and they assume that this move may never
happen—for example, they said that if the global Marine Corps presence
continues to downsize, then perhaps the positions for the 800 Marines
slated to move to the continental Unitéd States may be eliminated from
the global Marine Corps presence.

Additionally, in November 2011, the U.S..and Australian governments

announced the intent to establish a rotational presence of up to a 2,500
person Marine Air-Ground Task Force in Darwin, Australia—1,300 of

2°u ndera 2009 agreementimplementing the 2006 Roadmap, the governmentofJapan
had agreed to provide up to $2.8 billion in fiscal year 2008 dollars in directcash
contributions to supportthe Guam relocation, subjectto certain U.S. funding. See
AgreementConicering the Implémentation oflhe Relocation of lll Marine Expeditionary
Force Personnel and Their Dependents from Okinawa to Guam, U.S.-Japan, art. |, § 1,
Feb. 17,2008, T.LAS. No.09-519.In its April 2012 statement, the SecurrtyConsuItahve
Commmee reafﬁrmed thatJapan's financial commitmentwould be these dirgctcash
contributions. An October 2013 protocol amended the preamble to the 2009 agreementto
note that the contributions would amountto roughly $3.1 billion in fiscal year 2012 dollars.
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Corisolidating Installations 6n
Okinawa

which would come from Okinawa, according to DOD.?' Rotations would
occur from approximately April through September or October, during
Australia’s dry season. To date the Marine Corps has held five 6-month
rotations, ranging from a 200 Marine infantry company rotation in 2012 to

" a 1,250 Marine infantry battalion rotation in 2016.

The April 2012 statement noted that the United States is commiitted to
returning lands on Okinawa to.Japan as designated Marine Corps forces
are relocated and as facilities become available for units.and other tenant
activities relocating to other locations -on Okinawa.?? Figure 3 depicts U.S.
installations on Okinawa and identifies which installations have been
designated to be partially or fully returned to Japan or are staying as part
of the U.S. presence, according to the April 2012 statement. -

Marine Air-Ground Task Force provides a broad spectrum ofresponse optionswhen the
nation’s interests are threatened. Coordinating a balanced team ofground, air,and
logistics assets under a central command, these self-sustained, combined-arms forces
conductthe full range of operations. Marine Air-Ground Task Forces can be tailored in
size.and capabilityto meetthe needs ofeach mission.

2THe facilities thatwould be fully returhed to Japah aré Marine Corps Air Station

Futenma, Camp Kinser, Naha Port, Kuwae Tank Farm, and Camp Lester. Camp Foster
would be partially returned.
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Moving Marines to wakuni

‘Figtire '3: Okiriawa Consolidation -Plan
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On the basis of the 2006 Roadmap, the Marine Corps would relocate its

‘tanker aircraft and facilifies from Marine Corps Air Station Futenma to

Marine Corps Air Station wakuni, as well as develop a training capability
at Kanoya Air Base. Additionally, a Navy carrier wing currently located at

- Naval Air Station Atsugi (about 35 miles southwest of Tokyo, Japan)

would relocate to Marine Corps Air Station wakuni. The rélocation to

tanker aircraft unit having aiready relocated in 2014.
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. DOD Roles and Within DOD, several offices have roles in the relocation of Marines from

Okinawa to-Guam and Hawaii, the establishment of a rotational Marine
Parifin presencein Australia, and the realignment of Marines within Okinawa and

Asia P""_c,'f'c Relocation . kuni. These offices are located throughout the United States and

Pacific Command's area of responsibility. Figure 4 identifies DOD offices
with roles and responsibilities related to the Asia-Pacific relocation, along
with their locations. ’
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Figure 4: Department of Defense Offices with Roles in the Asia-Pacific Relocation, and Their Locations
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DOD Has DOD has coordinated its efforts to relocate Marines from Okinawa by
' . : developing a high-level. synchronization plan that combines the various
Coordinated Its programs related to relocating Marines from Okinawa and organizing

£ A7 N PPN various working groups to increase coordination among stakeholders.
Efforts for Relocati ng However, DOD officials have not fully resolved selected identified

Marines fr om capability deficiencies associated with the planned relocation to Guam
Okinawa but Has Not and Hawaii and establishment of a rotational presence in Australia.
Fully Resolved

Selected Identified

. Capability

Deficiencies

DOD Has Coordinated Its  The Marine Corps has coordinated its efforts to relocate Marines from
Efforts to Relocate Okinawa by developing a high-level synchronization plan that combines
: : ki the programs related to relocating Marines in one document.
Ma.nne‘s from O.'?".“"‘“?‘i‘ by Headquarters Marine Corps officials described the synchromzatton plan
Developtr_\g a High-evel ;5 an overarching tool for simuttaneously scheduiing the various
Synchronization Plan and  relocation initiatives and graphically depicting how these relocations are
Organizing Working- interconnected and affected by both unit movements and facilities
Groups ’ . construction. In June 2013, we reported that this synchronization plan
) was in development, with the goal of establishing the appropriate
sequencing of events needed to complete all relocation initiatives. In
January 2015, the Marine Corps compieted the synchronization plan,
which contains information pertaining to the Futenma Replacement
Facility, Guam, the Joint Training Range Complex in CNMI, Hawaii,
Australia, Okinawa consolidationi, and Wwakuni. Subsequently, in June
2016 the Marine. Corps updated the synchromzatton plan to incorporate
its latest time frames. Figure 5 shows how major milestones and actions
may interface with each other; up to 2030.

BGA0-13-360.
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re 5: Mitestones

cte i Marine Corps Sytion Matrix for the Asaific Relocation u 0'2030
I il i IMI\ n N i IMn N n - Nn IMn i f f E

Futenma replacement facility
« Camp Schwab reconfiguration
-+ Seawall
» Landfill
« Airfield/aviation facilities

Guam
+ Supplemental environmental ———————
impact statement
'+ Andersen Air Force Base - . . ____ _ _ |

* Marine Corps Base Guam .- |
* Naval Base Guam ; _—

Marianas Joint Training Center
-+ Environmental impact statement C )
* Tinian |
+ Pagan ) ]

Hawaii
« Land use studies and ——— ).
congressional master plan
* Environmental impact statement . ) ———
= Military construction ' N

Australia
« Expeditionary facilities

Qkinawa consolidation
« Master planning
« Construction
* Land returns

twakuni
» VMGR-152*
« CVW.5°
« Training airspace
+ Kanoya VMGR training

[:] Planning/environmental - Training projects

! Aviation projects _ Boie] ‘Australia
; Govemment of Japan-funded military construction - Land retums
- U.S. govemment—{funded military construction ! Naval projects

Source: Marine Corps. | GAO-17-415 .
*VMGR-152 is the Marine Aerial Refueler Transport Squadron, w hich relocated fromOkinaw a to
v akuni, Japan.

PCVW-5is Catrrier Air Wing Five, w hich is relocating fromAtsugito wakuni, Japan. s
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in addition DOD has coordinated relocation initiatives through organizing '
respectwe stakeholders involved in the relocation efforts. For example,
U.S. Forces—Japan participates in several working groups called Alliance
Transformation Ad-Hoc Working Groups and subcommittees that address
DPRI. One group works on Okinawa initiatives, which includes all topics
related to Okinawa Consolidation and the Futenma Replacement Facility.
Another group addresses progress in mainland Japan with Marine Corps
Air Station lwakuni and Kanoya Air Base. Pacific Command officials said
they a!so partlcapate in several working groups such as the Joint Facilities

the Joint Facilities Workmg Group is led by Pacrﬁc Command and

consists of the Office of the Secretary of Defense and representatives
from each of the:services, including Naval Facilities Engineering
Command, and their Australian counterparts. They added that this group
plans facilities and is working on resolving cost estimate differences for
Australia The DPRI Planning Group includes participants from Marine
Marine Corps Installations Command; Manne Corps Forces Pacific; -
Marine Corps Activity Guam; and Il Marine Expeditionary Force.? The
group is responsible for developing and submitting all requirements for.
the future Marine Corps Base Guam.

DOD Has Not Fully
Resolved Selected
Identified Capability
Deficiencies Associated
with the Planned
Relocation

DOD has not yet fully resolved selected identified capability deficiencies
related to the relocation of Marines from Okinawa, which may cause units
to be unprepared or not fully prepared for their missions. Specifically,
DOD has not fully resolved the operational challenges related to moving
Marine units to Guam; limited training facilities in wakuni, Hawaii, and
CNMI; the runway length atthe Futenma Replacement Facility; and
chalienges for operating in Australia. According to DOD’s Unified
Facilities Criteria 2-100-01, in the context of developing installation
master plans, mission requirements—which would include the capabilities
needed to fulfill the mission—largely determine.iand and facility support
requirements.?® This DOD guidance states that data on current and

%The Il Marine Expeditionary Force is a formation ofmultiple Marine units forward-
deployed in Japan and Asia to supportthe Treaty of Mutua! Cooperation and Security
between the United States and Japan, and other alliance relationships ofthe United
States. It is able to deploy rapidly and conductoperations across the spectrum from
humanitarian assistance and disaster reliefto amphibious assauitand high-intensity
combat.

pOD, Unified Facilities cmeria 2-100-01, Installation Master Planning (May 15, 2012).
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Operational Challenges
-Related to Moving Marine
Corps Forces

proposed mission requirements wi!'l be used to establish limitations and

support However, DOD began planning facility reqwrements before
resolvmg selected ldentrﬁed capabllrty deficiencies that can affect the

.capab:htles for the Marine Corps units that will be relocated as part-of the

realignment in the Asia-Pacific region.

DOD has not resolved operational challenges associated with the
requirements. Officials with Il Marine Expeditionary Force stated that
they began working on capability ptanning in January 2013, after being
given the facilities plan for Guam. As a result of working on capability
planning after facility planning, Il Marine Expeditionary Force officials
identified several capability concerns regarding the relocation. For
example, Il Marine Expeditionary Force officials stated they would like
the Guam relocation to occur within an-48-month time frame to help

~ ensure that forces move together based on capabilities. According to

officials from Ili Marine Expeditionary Force, it makes more sense to
move a maintenance battalion at the same time it moves the units the
battalion supports rather than move that battalion based on faculuty
compietion dates; otherwise, the supported units. would remain in

* Okinawa for some time without maintenance capability. Marine Corps and
~ Pacific Command officials stated that, based on the capability concerns

regandmg the relocation expressed by Il Marine Expedmonary Force, in
simulated wartime scenarios to assess these capabllity concems. As a
result of the simulated wartime scenarios, the Marine Corps and Pacific
Com mand officials stated that some of lll Marine Expeditionary Force’s
concerns were validated and proposed solutions are currently being
analyzed. However, the anaiysis on how to move forces has not yet been
resolved, and the officials said that decisions need to be made about
force structure and positioning of forces to affect facility planning
adjustments. According to DOD's Unified Facilities Criteria 2-100-01,
mission requirements will be used to largely determine land and facility
support requirements. Instead, DOD has focused on facility planning
before capability planning. By considering options to resolve this
capability deficiency, such as striking the balance between moving forces

" together based on capabilities with not leaving facilities vacant, DOD

could help ensure that mission requirements are being met and are not
hindered during the relocation.
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Limited Training Facilities in
iwakuni, Hawaii, and CNMI

DOD has not fully resolved some identified Marine Corps-training
capablhty deficiencies in lwakuni, Hawaii, and CNMI. As a result, it may
take additional time, effort, and résources to resolve these deficiencies
and it is uncertain whether the Marine Corps units will be able to complete
necessary training in these locations.

Iwakuni—DOD has not fully resolved training requirements needed
for the Marine Corps-units that relocated from Okinawa to Marine
Corps Air Station lwakuni. According to officials from U.S. Forces—
Japan, there-are no training locations near iwakuni that are sufficient
for relocated Marine Corps units' training needs, resulting in the units
returning to Okinawa for training and spending additional money for
fuel and equupment mamtenance Kanoya A|r Base iS currently the
for the re!ocated units’ needs becaLise there are tralmng requnrements
that cannot be satisfied at Kanoya Air Base, accordingto U.S.
Forces—Japan and Marine Corps officials. DOD has formed-a working
group to consider training in mainland Japan for wakuni units, but
planning has stalled because DOD has not identified other training
areas. Although, according to officials from U.S. Forces—Japan, the

. government of Japan is ultimately generally responsible for -building

training locations, DOD’s identification of other training areas could be
presented to the government of Japan to help resolve this issue, in
particular given that DOD may ultimately be res ponsible for sustaining
whatever training facility the government of Japan builds. DOD could
also continue to raise the concern.about the training deficiency in
normal bilateral channels such as the Security Consultative
Committee. With respect to training capacity; as indicated by Unified
Facilities Criteria 2-100-01, DOD has identified limitations and
conditions that affect the Wakuni installation’s ability to execute
mission support. However, it has not identified other training areas
that would support mission requirements. Marine Corps officials
stated that, as of October 2016, the bilateral arrangement with Japan
was modified to-allow for alternative trammg areas other than Kanoya
Air Base. However, Marine Corps officials did not provide evidence
that any further locations have been identified. in February 2017,
officials from U.S. Forces—Japan said that bilateral consensus wa‘s
reached on-anagreement to establish a working group to study other
possuble Iocatlons beyond Kanoya for trainlng Without identifying
significant: resources in expanding the Marlne Corps Air Station
lwakuni while still spending additional time and money sending units
back to Okinawa. '
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« Hawaii—DOD has not resolved the training needs of the
approximately 2,700 additional Marines that are planned to relocate to
Hawaii beginning in 2027. The addition of the Marines will likely cause
additional strain on already stressed training ranges in Hawaii. As of
April 2016, Marine Corps officials have not identified a timeline for
when they plan to develop training plans, stating that planning for
Hawaii is not yet a priority. However, citing a March 2014 Hawaiian
islands training study, Marine Corps officials noted that installations in
Hawau lack sufﬁc:ent range capabilities to fuIIy support training of
the officials stated that about 90 percent of the Marine Corps trammg
occurs on Army training ranges in Hawaii. However, there are
capacity issues with those sites because the Marine Corps has to
share the space with the Army. According to the March 2014 study,
the limited ranges in Hawaii-have hrstoncally been used at a close-to-
capacity level. Furthermore, infrastructure planning takes years to
complete in advance of allocating resources for particular needs in a
budget. Without infrastructure planning to.support mission
requirements, as identified in the Unified Facilities Criteria 2-100-01,
the Marine Corps risks not having the necessary infrastructure to fulfill
its needed capabilities. It isimportant to resolve this capability
deficiency now because these training issues will become
exacerbated as additional Marines begin to relocate to Hawaii.

¢ - CNMI—DOD has not fully resolved the training requirements in the
region of CNMI, .and may have to spend more time and resourcesto
identify other, potentially more costly, locations for training. According
to DOD’s study on training requirements in CNM, there are 42 unfilied
training requirements throughout Pacific Command’s area of
responsibility.?’ DOD officials stated that training ranges in CNMI
would solve all of the unfulfilled live-fire and unit-level training
deficiencies in the Asia-Pacific region. Pacific Command officials
described the potential training capabilities. in CNMI as a crucial
initiative. However, as of the time of our review, the environmental
impact statement recommending training ranges in CNMI has not

#Departmentof Defense, United States Marine Corps Hawaiian Islands Range and
Training Requirements, Capabiltties Analysis, and Alternatives Feasibility Study (March

2014). .
#’Departmentofthe Navy, CNM! Joint Military Training Requirements and Siting Study
(2013).
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been ﬁnahzed and instead it is being revnsed 28 The draft
emnronmental |mpact statement recelved 27 000 comments

CNMI. Many of these comments expressed cohcerns about poténtial
impacts on water, wastewater, and public health. In order to address
the multitude of comments, the Department of the Navy stated it is
conducting a revised study. While some DOD officials offered
hypothetical aiternatives for training in CNMI, “such as training in
foreign countries, they have not yet conducted any specific planning
and stated that there are no Pacific-based aiternatives to consider on
U.S. territories. Rather, DOD officials stated that fulfilment of any of
the 42 unfilled tralnlng requirements through the training ranges in
CNMI would be an improvement, and they could plan for-alternatives
once they determine if any requirements wiil remain unfulfilled. Until
the training issue is resolved, DOD may have to spend more time and
resources to identify other, potentially more costly, locations for
training Marines reiocated to Guam.

Reduction in Runway Length at DOD has not fully resoived the capability deficiency of the planned

the Futerma Replacement
. Facility

runway at Camp Schwab, which will replace the 9,000-foot runway at
Marine Corps Air Station Futenma but will be shorter. Missioh operations
at Marine Corps Air Station Futenma support operations involving a
variety of fixed-wing, rotary-wing, and tilt-rotor aircraft. Marine Corps Air

Station Futenma also supports the use of a runway if needed for a United

Nations contingency, such as disaster response, for which U.S. Forces—
Japan is.a key partner. The proposed runway at Camp Schwab will not
adequately support these same mission requirements, according to
Marine Corps officials. Instead, there will be two 5,900-foot V-shaped
runways that, according to Marine Corps officials, will be too short for
certain aircraft. As we réported in March 1998 and is still the case based .
on our discussions with Marin'e Corps officials, the loss of Marine Corps

""’Underthe Natuonal Environmental PollcyAct of 19869, codified as amended al42 U sC.
§§ 4321-4347, and.implementing regulations, federal agencies mustassess the effects of
major fédéral actions thatsignificantiyaffect thé quality of the human environmert. The
human environmentincludes the natural and physical environmentand the relationship of
people with that environment. 40 C.F.R. § 1508.14. In certain circumstances, an agency
mustdevelop an environmeéntal impactstatement, which provides a full and fair discussion
of s:gmﬁoantenvaronmental impacts and informs decision makers and the pubhcof
reasonable altematives thatwould avoid or minimze adverse impacts orenhance the
quality of the human environment. See 42 U.S.C. § 4332(2)(C);40 C.F.R. §§1502.1,

" 1502.3. The. proposed action for CNMI is to establish a series offive-fire ranges, training

courses, and maneuverareas within CNMito reduce existing jointsenvice training
deficiencies and meetthe Pacific Command senvice components’ unﬁlled unit-level and
combined-level training requirements in the Westem Pacific.
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Challenges for Operating in
Australia

Air Station Futerima’s runway equates to the loss of an emergency
landing strip for fixed-wing aircraftin the area and the loss of the United
Nations use of a runway.? According to an official from the Office of the
Under Secretary of Defense for Policy, the office has not yet developed a
pian for other aiternate runways in Okinawa because it is not a priority.
Although it dées not yet have a plan for other alternate-runways in
Okinawa, DOD did take an initial step in April 2014 when it sent a letter to
the government of Japan seeking approval for bilateral site surveys for
locations that could support contifgency operations. While a good first
step, this letter did not specifically focus on other alternatives in
Okinawa—only 1 of the 12 options was located in Okinawa, and some
suggested alternatives were located over 1,500 miles away. Moreover,
not all of the site surveys have been completed, and Marine Corps and
U.S. Forces—Japan officials we spoke with stated that the need remained
for alternate runways to be identified.

As indicated by Unified Facilities Criteria 2-100-01, DOD has identified
limitations and conditions that affect Camp Schwab's installation’s ability
to execute mission support with respect to the runway. Although Marine
Corps and Pacific Command officials said the government of Japan is
ultimately responsible for replacing the lost requirements by prowdmg a
longer runway elsewhere, DOD could be idéntifying other runways in
Okinawa that would support mission requirements, whichit could present.
to the government of Japan to help resolve this issue. By planning to
construct a runway at Camp Schwab that does not have the needed
capabilities, and until the site surveys are completed and an alternate
runway is selected to replace those needed capabilities, DOD risks not
supporting needed mission requirements and the issue remains
unresolived. :

DOD has not resolved chalienges related to the rotation of Marines to

~ Australia, including seasonal changes (i.e., where to operate in the rainy

season) and equipment downtime that will likely affect capabilities and
increase costs (see fig. 6).

BGAO/NSIAD-98-66.
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Figure 6: The Department of Defense’s Challenges for Operating in Australia

o - . —

Seasonal changes . Equipment downtime

1 No home station has been determined for There are no plans.for how to address
where Marines will operate in the rainy {ssues surrounding equipment downtime *

' season due to Australia’s' biosecurity requirements.

Source: GAC ana!ysrs of Depanmenl of Dafenu information. | GAO-17415

DOD has not resolved where Marine units will be stationed during the
rainy season (November to April) because, according to Office of the
Under Secretary of Defense for Policy and Marine Corps officials, it is'still
early in the planning process: and those plans are not yet a priority.
Flooding during the rainy season is a significant issue in the Darwin area,
as seenin figure 7. Presently, some of the rotational forceis returning to
Okinawa, but they will need to find a new location as the Marine Corps
presence on Okinawa is reduced. DOD officials are considering muitiple
options for the Marines’ location during the rainy season, but no decisions
have been made, and the options being considered will take years to
implement. Without infrastructure planning to support mission
requirements, as identified in the Unified Facilities Criteria 2-100-01, the
Marine Corps risks not having the necessary infrastructure to fulfill its
needed capabﬂm&s By not resolving this capablllty deﬁc:ency now, DOD
does not know what the financial or operational consequences will be for
this decision, and decision' makers in DOD and Congress cannot plan
accordingly to help ensure sufficient fundlng is in place to support the
operational and facility requiréments of that. location.
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Figure 7: Flooding in Australia’s Bradshaw Field Training Area during the Rainy
Season

Source: Department of Defense. | GAC-17415

Moreover, DOD has not resolved what to do about the government of
Australia’s biosecurity requirements that affect equipment downtime.
According to officials at Pacific Command, the biosecurity requirements
could result in some Marine Corps equipment being nonoperational for
approximately 2 months out of the 6-month rotation. DOD documentation
‘discusses Australian biosecurity requirements regarding weeds, pests,
and diseases. According to government of Australia and DOD officials,
equipment that enters Australia is subjectto inspection and cleaning due
to the country’s biosecurity requirements. Marine Corps officials stated
that, during the approximately 2 months it generally takes to break down,
clean, and reassemble the Marine Corps eguipment, the equipment is not
functional and this hinders capability and training. Officials with the Office
of the Under Secretary of Defense for Policy stated that the biosecurity
requirements are a risk to the Marine Corps units’ capability. Marine
Corps officials stated that leaving a set of equipment.in Australia is one
option bemg considered to ease these requirements. However, according
to a senior Pacific Command official and officials with lll Marine
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Expeditionary Force, this is an expensive optnon and also requures a
location for the equipment to be stored. Pacific Command and Marine
Corps officials stated that the Marine Corps has identified an additional
equipment set that could be left in Australia to minimize biosecurity
inspection requirements, but challenges remain to fund and source this
equipment. Unified Facilities Criteria 2-100-01 identifies that DOD should
plan its infrastructure needs to support mission requirements. By not
resolving the selected identified capability deficiencies associated with
equipment downtime prior to operating in Australia, the Marine Corps

. risks'not having the equipment needed to conduct its mission since,
depending on the course of action, it could take years to allocate
resources to mitigate this issue.

As of December 2016, DOD has not resolved selected identified
capability deficiencies in the four areas noted above. According to Office
of the Under Secretary of Defense for Policy and Marine Corps officials,
some of these deficiencies have not been resolved because it is still early
in the planning process. Even though the relocation of Marines from
Okinawa to other locations is years away, this does not preclude DOD
from taking action to resolve selected capability deficiencies in the
identified four areas. It is important to resolve.these identified capability
deficiencies in the near term because it can take many years to plan,
allocate resources, and develop facilities. f DOD does not resoive the
identified capability deficiencies in these four areas, the Marine Corps
may be unable to maintain its capabilities or face much higher costs to do
SO. ' ‘ ‘

Page 25 . GAO-17-415 Marine Corps Asia-Pacific Realignment

Received by NSD/FARA Registration Unit  12/20/2017 11:53:10 AM



Réceived by NSD/FARA Registration Unit  12/20/2017 11:53:10 AM

DOD Has Taken
Steps to Develop
Infrastructure Plans
and Schedules for Its
Relocation but Did
Not Develop a

Reliable Schedule for |

Guam and Has Not
Completed Risk
Planning in Guam
and Okinawa

DOD has taken steps to develop infrastructure plans and schedules for
the proposed locations for the relocation of Marines from Okinawa;
however, we found that the Marine Corps’ schedule for Guam did not
meet the characteristics of a reliable schedule identified in the GAO
Schedule Assessment Guide. With respect to risk planning, the Navy
plans to establish an office to address coordination and communication of
risks associated with its infrastructure planning in CNMI, but the Marine
Corps has not completed risk planning for its construction efforts in
Guam, and the Navy has completed limited plannmg for sustainment of
infrastructure in Okinawa.

DOD Has Taken Steps to
Develop Its Infrastructure
Plans for Guam, CNMI, .
Japan, Hawaii, and the
Rotational Presence i in
Australia

Guam
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'DOD has taken steps to develop infrastructiire pians for relocations to

Guam, CNMI, Japan, Hawaii, and the rotational presence of Marines in
Australia. In Guam, CNM|, and Japan, DOD developed plans that
identified alternatives for its infrastructurein each location, stich as the
development of base configuration and environmental analyses.

- Moreover, DOD'has developed plans for infrastructure requirements that

will support the planned relocation to Hawaii and rotational presence of
Marines in Australia.

DOD has developed plans that outline the base configuration and
environmental impacts of the infrastructure that will Support the relocation
of Marines' to Guam. In June 2014, the Navy developed a master plan,
which is a plan that outlines the infrastructure configuration, requirements,
and construction sequence, for the relocation to Guam.¥ In July 2015, the
Navy conducted an analysis that outlined the environmental impacts of

a"Departrnentofthe Nawy, Fiscal Year 2014 National Defense Authorization Act Section
2822 Master Plan for Guam (June 13,2014). Naval Facilities Engineering Command,
Pacific, developed this masterplan | to meeéta requirementin section 2822 ofthe National
Defense Authorizatioh Act for Fiscal Year 2014. Section 2822 prohibited the obligation of
funds to implementthe realignmentofMarine Corps forces from Okinawa to Guam or
Hawaii until DOD submittéd, among otherthings, a master plan for the construction of -
facilities and infrastructure to execute the Marine Corps distributed lay-down on Guam,
including a detailed description 6fcosts and the schedule for such construction. Sée Pub.
L. No. 113-66, § 2822(a)(2) (2013)
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CNMI

the relocation to Guam, issuing a final supplemental environmental
impact statement, which changed the location of military family housing in
Guam from the location ldentzﬁed in the master plan, specifically from the

Force Base.3' DOD officials told us they expect this alternative to be-
cheaper than the mttlal proposal smce DOD wnll be constructmg military
thef this alternative would reduce the |m pacton endangered species apd
thus the need for environmental mitigation and the costs associated with
it.

In April 2015, the Navy released a draft environmental impact statement
to the public that identified its preferred alternative for live-fire training
ranges on Tinian and Pagan, two islands that are.a part of a chain that
make up CNMI.3® The draft environmental impact statement received
more than 27,000 comments from the people and government of CNMI.
DOD officials stated that the people and the government of CNMI had
expressed concerns over the potential effect on public infrastructure on

31Departmentofthe Nawvy, Final Supplemental Environmental Impact Statement Guam
and Commonwealth ofthe Northem.Mariana Islands Military. Relocation (2012 Roadmap
Adjustments) (July 2015). A supplemental environmental impactstatementis a
supplementto an existing environmental impactstatement, conducted when the agency
fmakes substantial changes in its proposed action orthere are significantnew
circumstances or information relevantto environmental concerns and bearing onthe
proposed action orits impacts. The Nawy prepared the supplemental environmental *
impactstatementto address infrastructure related to the establishmentofa cantonment
area, familyhousing, a live-fire training range complex, and associated infras tructure to
supportthe relocation of a substantiaflyreduced number ofMarines and dependents. The
Nawy afnounted its intenitioh to proceed with the Final Supplemeéntal Environmeital
Impact Statement preferred alternatives in an Aug ust2015 Record of Decision.

32In GAO-13-360, we found that DOD had not accounted for the relocation of Marines in
its housing plans for Guam and recommended fhatthe Navy conductan economic
analysis offamily housing alternatives in Guam to supportthe relocation of Marines to
Guam. The Navy addressed this recommendation with a housing marketanalysis that
established a baseline for long-term militaryfamily housing requirements in Guam, See
DepartmentofDefense, 2012 Housing Requirements Market Analysis Update: U.S. Naval
Base Guam, Andersen Air Force Base, and U.S. Marine Corps Base, Guam (September
2013). The Navy incorporated information on militaryfamilyhousing from the housing
marketanalysis into its masterplan.

BDepartmentofthe Navy, Draft Commonweaith ofthe Northern Mariana Islands Joint
Military Training Environmental Impact Statement and Overseas Environmental Impact
.Statement (April: 2015). The draft environmental :mpactstatementanalyzed alternatives.in
the islands of Tinian and Pagan that could supporta series oflive-fire ranges, training
courses, and maneuver areas, known as the Commonwealth ofthe Northem Mariana
Isiands JointMilitary Training, to meettraining requirements in the Pacific.
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Japan

Hawaii and Australia

tentative plans to release a rewsed draft.environmental tmpact statement
in November 2017 that takes into account the concems raised by the
people and the govemment of CNMI, with the final environmental impact
statement expected in April 2019. However, DOD officials added that this
date could change if DOD determines it needs to conduct additional
studies:

DOD has taken steps to complete infrastructure plans in Japan, including
developing bilateral plans and master plans for the infrastructure related
to the Marine realignment. In April 2013, the United States and the

~ government of Japan released a bilateral plan for the consolidation of

infrastructure in Okinawa related to the Marine realignment, which
identified the land areas that DOD plans to return to Okinawa, general
time frames for those returns, and the sequence of steps that will need to

. occur to facilitate those returns. According to Marine Corps officials,

they had plans to update the bilateral plan with additional details before
the end of 2016, including potential updates to dates for land returns in
Okinawa. Officials with the Office of the Under Secretary of Defense for
Policy stated that U.S. Forces—Japan began talks with the government of
Japan in late 2016 about revising the bilateral plan, but as of January
2017 there was no combined work product or documentation. In
preparing for the various Asia-Pacific realignment activities, DOD has
also developed master plans that identified its development strategy to
meet Okinawa consolidation objectlves 3

'DOD _has developed some initial infrastructure requirement plans for both

Hawaii and Australia. DOD officials told us that they prioritized pianning
for Guam over planning for Hawaii or Australia, as DOD is using money
from the government of Japan for the relocation to Guam. In preparation
for future master plans and environmental analyses, DOD has developed
some initial infrastructure assessments for the relocation of Marines to

“Departmentofbefense, U.S.-Japan Okipawa Consolidation Plan (Apr. 5, 2013).

35Departn'uentofthe Navy, Manine Corps Base Camp Butler Master Plan, Volume 5. Plan
Summary({Decemper2015). This plan includeg all Marine Corps bases on Okinawa,
except for the sustainmentofMarine Corps Air Station Futenma and the Futenma
Replacement Facility. Instead, the Departmentofthe Navy completed separate master
plans forthese two locations. See Departmentofthe Navy, Marine Corps Base Camp
Butler Master Plan, Volume 2: Marine Corps Air Station Futenma SustainmentPlan
{December2015). Also see Departmentofthe Navy, Futenma Replacement Facility:
Bilateral Master Plan (Mar 7, 2014) Marine. Corps officials expect changes to the
Futenma Replacement Facﬂ:typlan due to continued delays on that facility.
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Hawaii and for expanded rotations to Australia. In December 2014, the
Navy completed a siting plan for Hawaii, which provided an analysis of
opportumhes for future growth of exlstmg mstallatlons and new
relocation. % Marine Corps officials plan to use the Hawaii siting plan as a
starting point for the development of future infrastructure plans.
Additionally, DOD has com pleted two infrastructure studies that identify
Marine Corps’ requirements for housing and for aircraft support for an
expansion of Marine rotations in Darwin, Australia.*” Moreover, DOD
officials told us that they began developing a master plan forthe.
infrastructure that will support Marine rotations to Australia.

“Deparimentofthe Nawvy, Hawaii Distributed Laydown Feas:b ility Siting Plan (Dec. 2,
2014).

37560 DepanmentofDefense, Royal Australian Air Force Base Darwin, Joint Aircraft
Beddown Feasibility Study - Charette’ Report(Feb. 2015). This planning document
summarizes initial planning efforts concerning potential infrastructure related to aircraft
parking for Marine Corps-and Air Force aircraft. See DOD, Robertson Barracks Bi-Lateral
Beddown Feasibility Study: Final Report(Jan..20186). This planning documentsummarizes
initial planning efforts conceminginfrastructure such as living accommodations, mess
halis, fitness facilities, and administrative facilities.
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The Marine Corps Has
Begun Developing
Schedulesforlts
Infrastructure in Japan and
Guam, but Its Schedule for
Infrastructure in Guam Is
Not Reliable

The Marine Corps has taken steps to develop integrated master
schedules—schedules used for planning, executing, and trackmg the
status of a program—for the realignment efforts in Japan and relocation
to Guam. The Marine Corps is developing master schedules for its
realignment activities in Okinawa; hence, we did not evaluate the
reliability of these schedules.® We also did not assess the reliability of the
integrated master schedule for Marine Corps Air Station lwakuni because
most of the construction projects for this base had already begun. In
reviewing the Marine Corps’ integrated master schedule for Guam from
July 2016, we found that the schedule does not meet all of the
characteristics of a reliable schedule—comprehensive, well-constructed,
credible, and controlled—identified as best practices in the GAO
Schedule Assessment Guide.® A reliable schedule allows program

: mana'géi'neh't to decid'e betWeen possible- seq'uences of activitie's

allocate contmgency plans to mitigate risk. Further, the success of a
program depends in part on having an integrated and reliable master
schedule that defines when and how long work will occur and how each’

activity is related to the others.

38Marine Corps officials stated thatthey have. begun developing integrated master
schedules forrealignment activities associated with relocations to Marine Corps Air
Station lwakuni and the Futenma Replacement Facility and the consolidation of
infrastructure in Okinawa. The Marine Corps’ integrated masterschedule for Marine Corps
Air Station iwakuni has guided the construction effort there. Marine Corps officials told us
that they had deweloped lessons learmed related to the integrated masterschedule, such
as a need for more time in the integrated master schedule for fumishing its infrastructure
and constructing communication infrastructure atthe conclusion ofeach project. Further,
Marine.Corps officials stated thatwhen they developed the integrated masterschedule for
the Futenma ReplacementFacility, they applied some ofthose lessons learned to this
schedule byincorporating longertime frames forthose tasks into specific projecttime
frames. According to Marine Corps officials, they have started developing buthave not
completed an integrated master schedule forthe consolidation ofinfrastructure in
Okinawa. As of Décember2016, Marine Corps officials stated the integratéd master
schedule for Okinawa consolidation has a master plan thatis pending approval. We did
not assess the integrated master schedules for Okinawa Consolidation because, atthe
time of our review, it was notyet developed. We did not assessthe integrated master
schedule forthe Futenma ReplacementFacilitybecause, at the time of our review,
officiais said the schedule was subjectto changes based on ongoing legalissues with the
governmentof Japan.

%Departmentofthe Navy, Guam Integrated Master Schedule, ver. 1.0 (July 2016). See .
also GAO-16-89G.
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not reliable as it did rot substantlally or fully meet all four of the GAO
Schedule Assessment Guide’s characteristics for a reliable schedule. If
any of the characteristics are not met, minimally met, or partially met, then
the schedule cannot be considered reliable. We found the integrated
master schedule substantially met one of the four characteristics for a
refiable schedule, partially met two characteristics, and minimally met one
characteristic; see table 1, below.

4OFor a more-detailed table outlining the analysis, see app. ll.
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Table 1: Summary Assessmentofthe Marine Corps’ Integrated Master Schedute for Guam Compared to Characteristics fr
Reliable Schedules

Integrated master schedule characteristics and comments

Qur assessment _

1.Comprehensive: A schedule that is comprehensive should capture all activities, assign resources to
all activities, and establish the duration of all activities.

The Marine Comps’ integrated master scheduie reflects the activities for the program, and the Marine Corps
updates the integrated master schedule with resource and duration information summarized from lower-level
projectschedules; however, not all activities in the integrated master schedule are supported bylower-level
projectschedules thatfully identify resources. Further, the Marine Corps does notdocumentwhatestimation
techniques it uses to cal€ulate the duration of activities in the schedule.

Partially met

2. Well-Constriicted: A schedule that is well-constructed should have sequencing for all acti\nties,
valid critical path, and a reasonable total float.’

The Marine Corps updated its integrated master schedule in response to ourinitial assessmentthat activities
had constraints thatnegatively affected the critical path. This update addressed some ofthose constraints;
hawever, the schedule’s activities have other constraints thatprevented the Marine Corps from wlculatung
accurate end dates for the program’s critical paths and determining the program's flexibility.

Partially met

3.Credible: A schedule that is credible should be horizontally and vertically traceable and should have
a schedule risk assessment.’

The integrated masterschedule has lower levels ofthe schedule summarized in higher levels ofthe schedule,
but the:schedule has constraints thatprevent activities from updatmg otherrelated actuvu’aes inthe schedute.
Further, the Marine Corps has not conducted a schedule riskassessment.

Minimallymet

4. Controlled: A schedule thatis controlled is updated using actual progress and !ogu:, and’ has a
baseline schedule.

Officials stated that the Marine Corps has a policy to update the schedule each month Additionally, the Marine
Corps has deweloped a baseline schedule forthe program )

Substantiallymiet

Source: GAO analysis of. Marine Qupslr\'arrruﬂm. | GAO~17~41§

Note: For this analysis, w e had five assessment categories: not met (provided no evidence that
satisfies any of the criterion), minimally met (provided evidence that satisfies a small portion of the
criterion), partially met (provided evidence that satisfies about half of the criterion), substantially met
{provided evidence that satisfies alarge portion of the criterion), and fully met (provided complete
evidence that satisfies the entire criterion). A schedule is considered refiable if the scheduie

substantially or fully meets all four characteristics of a reliable schedule.

*For a schedule, the duration refers tothe est:mated time-to complete an activity, specifically between

the start and end dates.

®A critical path is the path of longest duration through a sequence of activities; specifically, it helps a
program determine w hich activities are criticalto achieving'a project’s earliest possible completion
date. Total float is the amount of time an activity can be delayed before that delay’ affectsthe

progran'fs estnmted conpletlon date

vertically traceable f the low er-level and hlgher-ievel schedules are consistent w1th one another. A
risk assessment is a part of the prograns overall rlsk managemant process inw h|ch risks are
identified and analyzed and the program's risk exposure is determined. As risks areé identified,
program management develops rsk—rmnagerrent plans and mcorporates those plans into the

program's schedule, as necessary.

A baseline schedule outiines the target schedule fora program, including the program's scope, the

period for accomplishing it, and the required resources.
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According to Marine Corps officials, the integrated master scheduleis an
enterprise-level summary of resource and duration information from
lower-level project schedules. Officials stated that contractors identify
resources for construction activities in project schedules that the Marine
Corps uses to update the integrated master schedule. However, a lower-
level construction schedule examined was not fully resource loaded; in -
‘addition, the integrated master schedule includes a majority of activities
unrelated to construction efforts, such as information technology and
design activities. According to the GAO Schedule Assessment Guide, a
schedule should reflect all resources necessary to complete the program
to help ensure the program can use the schedule to make important
management decisions, such as the reallocation of resources between
projects.*' Because the reliability of an integrated schedule depends in
part on the reliability of its subordinate schedules, schedule quality

_ weaknesses—including lack of resource information—in these schedules
will transfer to an integrated master schedule derived from them. If the
integrated master schedule'is unreliable and includes, for example,
unJustrﬁed date constraints and maccurate crltlcal paths to key
of delays to support the relocatlon of Marines to Guam. Further, DOD
may not have a reliable schedule to assess progress, identify potential
problems, and promote accountability for the relocation to Guam.

DOD Has Taken Stepsto  The Navy has taken steps.to conduct risk planning for infrastructure in
Conduct Risk Planning for CNMI by establishing an office to help coordinate and communicate its
i im (O infrastructure efforts. However, the Marine Corps has not completed risk

Infrastructure in CNMI but planning for the construction of infrastructure in Guam through the

H~_3-5 Not C‘_)mr_’let-ed |t$ complétion of a risk-management plan, and the Navy has completed

Risk Planning in Guam limited planning for sustainment of infrastructure in Okinawa in its master

and Okinawa plan. Infrastructure risk planning for each location—CNM|, Guam, and
Okinawa—is unique and at different stages, thus necessitating different
actions and approaches by DOD.

41GAO-16-89G.
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Establishment of an Office to
Plan for Risks to Infrastructure
in CNMI

Limited Risk Planning for
identified Constructton Risks in
Guam

In October 2016, the Navy began establishing an office to plan for risks to
proposed infrastructure.in CNMI, specifically related to plans for live-fire
training ranges on the islands of Tinian and Pagan.“? The Navy, which
oversees the environmental analyses that will precede infrastructure

- construction in CNM, released a draft environmental impact statementin

April 2015 that discussed potential alternatives for the configuration of the
live-fire training.** However, the Navy is revising that draft environmental
impact statement, due to concerns from the people and government of
CNMI regarding the effects of the ranges on Tinian and Pagan. According
to DOD officials, the concems include the potentlal effects on public.
infrastructure in Tinian and cultural sites on Pagan. in May 2016, the
Navy proposed establishing an office located on the island of Saipan in
CNMI to facilitate coordination and communication between DOD and the
people and government of CNM), so that it can help address risks related
to environmental impact, land acquisition, and cuttural sensitivities. in
October 2016, Navy officials told us they hired an individual to supervise
the office in. Saipan and that they have identified a physical office space.
Further, Navy officials stated that they plan to hire additional staff for the
office in Saipan to assistwith coordination and communication with the
people and government of CNMIL.

Marine Corps officials have conducted limited risk planning and have not.
completed a risk-management plan that identifies a stratégy to address
construction risks that may affect the cost and schedule for infrastructure

* in Guam. Specmcal!y DOD has identified risks, including construction

labor shortages, explosive ordnance detection, cultural artifact discovery
and preservation, and endangered-species protection, which can affect
the cost or the schedule for each of the various individual projects on the
island. DOD manages these risks on a project-by-project basis; however,
DOD officials acknowledged that construction risks may become
challenging to address as the Marine Corps begins to manage more
ongoing construction pro;ects As of July 2016, the Marme Corps had four
construction projects under way, but it will be initiating 5|gn1ficantly more
construction projects beginning in fiscal year 2018. Specifically, the
Marine Corps identified that it will have 15 active construction projects in

"'ZThQse live-fire training ranges will address training deficienciesin the Pacific and
specificallythe Mariana region. Currently, the Mariana region has the.mosttraining

deficiencies of any region within the Pacific Command area ofrespons bility.

4?Departmentof'the Nawvy, Draft Cozﬁmonwe'am ofthe Northem Mariana Islands Joint
Military Training Environmental Impact Statementand Overseas Environmental Impact
Statement.
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fiscal year 2018 and will increase the number of construction projects
each year until fisca! year 2021 when the Marine Corps will peak at 43
active construction projects. Further, Marine Corps officials have not
completed a risk-management plan that identifies a strategy for
collectlvely addressing construction risks on Guam. A risk-management
planisa document that outlines the service's approach to identify;
analyze, handle, and monitor risks across a program. Therefore, while the
Marine Corps manages risks on a project-by-project basis, the Marine
Corps has not identified its strategy for the collective impact of risks to
infrastructure resulting from an increase.in construction projects.

The following are examples of construction risks that may affect the .
relocation of Marines to Guam:

« Construction labor shortage: DOD officials identified that there is a
risk of a construction labor shortage that may affect their ability to
meet the labor demand necessary for the increase in construction
projects. Specifically, the Navy expects that construction contractors
will need to supplement their labor workforce with 2,800 foreign
laborers to meet the demand for labor during the peak of construction.
According to Navy and government of Guam officials, construction
contractors on Guam have experienced challenges in getting
approvals for H-2B visas to fill skilled labor gaps.* According to data
from the Guam Department of Labor, U.S. Citizenship and
Immigration Services approved approximately 4 percent of H-ZB visa
applications for Guam between January and September 2016.
According to government of Guam officials, the approval pércertage
for H-2B visas is significantly iower than the percentage in fiscal years
2014 and 2015, when the U.S. Citizenship and Immigration Services
approved over 98 percent of H-2B visa applications for Guam. Navy

4“:"«:t;«::rdlng to the Guam Departmentof Labor, Guam relies on the H-2B visa program to
fill critical skilled laborgaps. Generally, an H-2B classification applies to an alien who is
coming temporanlyto the United States to perform nonagricultural work ofa temporaryor
seasonal nature, ifthere are not sufficientworkers who are abie, willing, qualified, and
available at the time of application and at the place where the alienis to pefform such .
services orlabor. See 8 C.F.R. § 214.2(h){(1)(ii}(D). Before filing a petition with U.S.
Citizenship and Immigration Services, an employer mustappiyfor a temporary labor
certification with the DepartmentofLabor or, in the Territory of Guam, with the Governor
of Guam. Ses, e.g., § 214.2(h)(6)(iii)-(v). Additional certification and conditions maybe
required in the context of military construction. See Duncan Hunter National Defense
Authorization Act for Fiscal Year 2009, Pub. L. No. 110-417, §2824(c)(6)(2008), as
amended (10U S. C. § 2687 note). Currently, according to the Guam Deparfmentof Labor
Guam uses these visas to meetthe demand for construction labor.
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officials stated that challenges in getting approval for foreign labor
applications will in turn affect DOD’s:ability to meet the construction
labor demand for the increase in projects in fiscal year 2018.

« Explosive-ordnance detection: According to DOD officials, there is
arisk of cost overruns or schedule delays related to the process for
the detection of explosive ordnance on construction worksites. Navy
officials stated that they account for cost and schedule implications
related to the detection of explosive ordnance when the Navy solicits
bids for projects from contractors; however, DOD officials told us that
they frequently discover anomalies, such as tin cans or scrap metal,
when detecting for explosive ordnance. In one instance, Navy officials
stated that they had to modify the contract for a utilities project that
resulted in a $4.9 million costincrease and a 10-month schedule
delay because the contractor detected more anomalies that DOD had

" to address than predicted in the initial contract.
In May 2016, the Office of the Chief of Naval Operations issued an
exemption to aspects of the Navy's guidance on the detection of
explosive ordnance in an attempt to ease standards that resuited in
cost overruns and schedule delays in Guam .S Under the exemption,
civilian construction labor does not need to evacuate a site during the
detection process for explosive ordnance in certain circumstances.
DOD officials stated that the exem ption reduced some of the cost and
schedule risks related to detecting explosive ordnance, but the current
process for the detection of explosive ordnance may still affect the
cost and schedule for a project. Figure 8 illustrates an example of the
detection and removal of explosive ordnance at a utilities project in
Guam.

“Depar‘tm entofthe Navy Modification of Chief of Naval Operations Explosives Safety
Exemption E1-16A for Commander, Joint Region Marianas: (Washington, D.C.: May 9,
2016).
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Removal of unexploded ordnance from a-Guam construction Discovered unexploded ordnance from a Guam construction
site. . site.
Source: Navy. | GAD-17415

« Cultural-artifact discovery and preservation: DOD discovery and
preservation of cultural artifacts following the initiation of a project can
affect that project's cost and schedule.. According to DOD officials,
they plan for potential costs and time needed for artifact discovery and
preservation in th‘e construction contracts for-particular projects but
artifacts on construction sites. For example, the Marine. Corps has
plans to build a live-fire training range on the northwest end of Guam
that may require the dlscovely and preservation of artifacts on 21
sites that, according to the Navy, are eligible for listing on the Nationat
Register of Historic Places, which may result in additional costs or
schedule delays. * Navy officials noted that they have taken steps to
streamline the documentation of its artifact discovery and preservation
process.in preparation for each site, but they expect challenges in
meeting cultural-artifact discovery and preservation requirements.
Figure 9 shows examples of artifacts discovered during construction
at various DOD sites in Guam.

46The National Registerof Historic Places is the official listof the historic places in the
United States identified for historical preservation.
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Figure 9: Ciltiiral Artifacts Discovered duifing ConStriiction at Various Dapartment of Defense Sitds, Guam

A grindmg sﬁone discovered on Naval Base Guam The Department of Defense discovered an indigenous artifact '
Tolecommunications Site Finegayan These mortars were on a Navy property. '
used to prepare food.

Source: Navy. | GAC-17415

« Endangered-species protection: According to the Navy, DOD has
experienced schedule delays as it has waited for the Fish and Wildlife
Service to complete biological opinions that outline protection
strategies for endangered species located in construction areas. For
example, DOD experienced delays on two construction projects due
to the dlscovery of endangered orchid and butterﬁy species on site,
which, according to the Navy, has caused delays in awarding the
contracts for both construction projects..

The Marine Corps has not completed its risk-management plan for Guam
infrastructure. In October 2015, the Marine Corpsbegan developing its
risk-management plan, defining roles and responsibilities for risk planning
efforts in Guam. Based on our review of the draft risk-management
plan—which has been included in the Guam program management
plan—we found that the Marine Corps has not identified a strategy within
its risk-management plan to address the four risks identified above for
infrastructure in Guam, among other construction risks. Officials from the
Marine Corps stated that risk is consistently assessed at multiple levels
and managed through biweekty coordination meetings with all

pro;ect basns, Marine Corps officials have not completed in the draft risk-
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Limited Risk Planning for
Sustainment of Infrastructure in
Okinawa Related to the
Realignment

management plan a strategy to collectively address construction risks on
Guam. Officials from Pacific Command expect the identification of specn'lc
risks, assessments, and mitigations to be included in a risk assessment
tool to be purchased for the Guam program. DOD guidance notes that
risk management is integral to effective program management.*’
Moreover, the guidance indicates that a risk-management plan should be
developed early in a program'’s formulation and notes that the plan shouid
document an integrated approach for managing risks.

Any schedule delays to the construction of infrastructure in Guam may
have broader effects on othér locations involved in the Asia-Pacific
realignment. For exampte, DOD may need to support infrastructure in
Okinawa for a longer period and at additional costs if risks are not .
planned for adequately. Without a risk-management plan that identifies
the Marine Corps’ strategy for addressing risksto the infrastructure
buildup in Guam, DOD may not have complete information to address
risks to the desngn and construction of its infrastructure that may result in
cost overruns and schedule delays related to the relocation of Marines. -

DOD has completed limited risk planning for the sustainment of
infrastructure in Okinawa by developing a master plan.*® However, DOD
did not identify its short- or long-term sustainment needs for the Marine
Corps’ infrastructure in its master plan. Figure 10 shows the infrastructure
DOD identified that will require sustainment while it waits on various
relocation activities to take place.

47Departmentof Defense, DOD Risk, Issue, and OppodumtyManagementGwde for
Defense Acquisition Program s (Washington, D.C.: June 2015). Although this guidance is
specificto the defense acquisition context, officials from Navy's Guam Program
ManagementOffice stated that they will base the risk-managementplan on principies
found within it. While the Marine Corps began developing the plan using an olderversion
ofthis guidance from August2006, Marine Corps officials stated thatthey plan on
adjusting the plan to the current guidance when they complete developmentofthis plan.

“8pepartmentofthe Navy, Marine Corps Base Camp Butier Master Plan, Volume 5: Plan
Summary.
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in June 2013, we found that DOD had not.developed master plans that
included sustainment plans for the majority of the infrastructure.on
. Okinawa it would need while waiting on other, related Asia-Pacific

realignment activities to takeé place.*® Therefore, we recommended that
DOD update its master plans to include sustainment requirements and

- ‘costs for its infrastructure on Okinawa, including short-term and long-term
sustainment needs to account for uncertainty regarding the time neéded
to complete realignment activities. In December 2015, the Navy
developed a master plan for the Marine Corps infrastructure on Okinawa.
However, the Navy did not identify in the master plan short- or long-term
needs to account for uncertainty regarding the time needed to complete
related realignment activities as we recommended. Not identifying in the
master plan short- or long-term sustainment needs puts DOD at risk of
not having the information necessary to make informed decisions about

| 49GA0-13-360.
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DOD Has Made
Progress in
Developing Its
Infrastructure Cost
Estimates for Guam,
Hawaii, and Australia
but Ilts Estimates
Partially Met Best
Practices fora
Reliable Cost
Estimate

maintaining its. lnfrastructure at an acceptable level to carry out its

com ponents to develop master plans for installations that outiine their
annual construction plans for at least a 10-year period and to update the
master plan at least every 5 years. Furthermore, the guidance requires
that DOD components include a specific, annual listing of major repair
and sustainment projects. > In addition, Unified Facilities Criteria guidance
regarding installation master planning indicates that installation planning
and programming staff must capture facility requirements and propose
solutions to meet those requirements from the options available. '
Therefore, we continue to believe that fully implementing our June 2013
recommendation to update Okinawa installation master plans to include
short- or long-term sustainment needs is important to aid DOD in
obtaining sufficient information to make prudent investment decisions for
mfrastructure sustamment in Oknnawa

5°See Departmentof befense_lnstruction 4165.70, RealepedyNEnagerﬁent; parésf
6.1.3,6.1.4,6.1.5 (Apr. 6, 2005).

5‘$ee DOD, Unified Facilities Criteria 2-100-01, Installation Master Planning, para. 2-11.1
(Ma_y 15,2012).
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DOD Has Made Progress
in Developing Its Cost
Estimates for Guam but
Partially Met Best
Practices for a Reliable
Cost Estimate

DOD improved its cost estimates for Guam since our June 2013 report by
adding a documented technical baseline description and clear
documentation of ground rules and assumptions for its military
construction cost estimates, and including life-cycle costs for its
nonmilitary construction cost estimates. 52 However, we found that DOD's
updated cost estimates partially met the best practices for a reliable cost
estimate. % According to GAO's' Cost Estimating and Assessment Guide:
Best Practices for Developirig and Managing Capital Program Costs, a
cost estimate is considered reliable if it fully or'substantially meets the
best practices of all four characteristics: com prehensive, well-
documented, accurate, and credible (see fig. 11).> In addition, Office of
Management and Budget guidance from July 2016 containing best
practices states that credible cost estimates are vital for sound
management decision making and for any program to succeed 55

52GAO-13-360 WhenGAO revuewed DOD's preilmlnarycostesttmate forthe realignment
plan in June 2013, we reported that it only minimallymetbestpractices for being
comprehensive and thus could notfully meetthe other characteristics ofa reliable cost
estimate. Therefore, we did not assess DOD’s costestimate againstthe bestpractices for
the well-documented, accurate, and credible characteristics ofa reliable costestimate. We
recommended that DOD update its estimate with comprehensive costestimates thathad
sewvenidentified costcomponents, including Guam physicaliayoutand requirements,
requirements to upgrade utilities and infrastructure on Guam, and Guam housing
requirements. Since then, DOD has further developed costestimates for Guam to include
these requirements, and we were able to compare DOD's costestimates for Guam to the
bestpractices of all four characteristics ofa reliable costestimate.

5~3DOE), officials identified three costestimates thatconstitute the total costestimate for
infrastructure in Guam: military construction costs, enduring costs (i.e., operation and
maintenance associatéd with Sustaining faciliti€s once they have been built), and
nonenduring costs (i.e., onetime operation and maintenance costs associated with setting
up the facilities, butnot militaryconstruction). To evaluate these estimates, we completed
two analyses:(1) mllltaryconstrucﬁon costs and (2) nonmilitaryconstruction costs, which
include nonenduring costs (onetime costs notassociated with military consfruction) and
enduring costs (the costs-of operating and maintaining the facilities once theyhave been
constructed).

$4GA0-09-3SP.

%50Office of Managementand Budget, Capital Programming Guide: Supplement to OMB
Circular A-11: Planning, Budgeting, and Acquisition of Capital Assets, app. 8, ver. 3.0
{July 2016). The Office of Managementand Budgetguidance references GAO s Cost

Estimating and Assessment Guide and notes that the appendixon costestimati ng is
based on GAO's guide.
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F!gure 11 Four Charactenstlcs ofa Relaable COst Esumate

Comprehensivé

The cost estimate should:

+ Include bath government and. contractor costs of the
program over its full life cycle.

+.Completely define the program, reflect the durrent
schedule, and be techrically raasonable.

« Be'structured.in sufficient detall to ensure that costs are
neither omitted nor double-counted,

+ Be based on a'product-oriented Work Breakdown
Structure that allows a program to track cost and schedule
by defined deliverables.

+ Document all.cost-influsncing ground rules and

assumptions.

Credible )

= The cost estimates should discuss any limitations of
the analysis because of uncertainty or biases
surfounding data or assumphons

« Major assumptions should be varied, and other
outcomes recomputed to determine how sensitive
they are to changes in the asaumptions (i.e.,
sensitivity analysis).

+Arisk and uncertainty analysis should be performed
to determine the level of risk associated with the
estimate.

°The estimate’s results should be cross-checked, and

an independent cost estimate should be developed

to determine whether other estimating methods

produce samllar resuits.

Well-documented

The documentation should:

* Capture the source data.uséd, the calculations
performed and their results, and the estimating
methadology used to derive each Work Breakdown
Structure element's cost,

« Be captured In such a way that the data used to derive
the estimate can be traced back to and verified against
their sources.so that the estimate.can be easily
replicated and updated.

* Discuss the technical baseline description and.how the
‘data.were normalized.

The final cost estimate ghould'be reviewed and accepted,

by management on the basis of confidence in the

estimating. process and:the estimate produced
by the process.

Reliable cost
estimate

Accurate

The documentation should:

+ Provide for results that are unbiased and should not be
overly conservative or optimistic.

« Be grounded i a historical racord of cost estimating and
actual experignces an ather comparahle programs.

+Be updated regularly to reflect material changes in the
program and actual costs,

An estimate is accurate when it is based on an assessment

of most likely costs, adjusted properly for inflation, and

contains few, if any, minor mistakes.

Source: GAD. | GAO-17-415

To assess DOD’s cost estimates for infrastructure.in Guam, we compared-
DOD's cost estimates for both military construction and nonmilitary
construction activities to the best practices of the four characteristics of a
reliable cost estimate. We assessed each best practice as not met,
minimally met, partially met, substantially met, or fully met. We found that
the cost estimates for military construction activities in Guam substantially
‘met best practices for the comprehensive, well-documented, and
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accurate characteristics but minimally met best practices for the credible
characteristic. In addition, we found that the cost estimates for nonmilitary
construction activities in Guam partially met best practices for the '
comprehensive and accurate characteristics, and minimally met best
practices for the well-documented and credible characteristics. Appendix

IV includes our detailed assessment of DOD’s military construction and
nonmilitary construction cost estimates for Guam regarding each of the

. best practices for the four characteristics for reliable cost estimates,
including the reasons best practices were not fully met. Table 2 provides
a summary of our assessment, for éach of the four characteristics, of
DOD's military construction and nonmilitary construction cost estimates
for Guam.

Table 2: Summaryof GAO’S Assessmentof DOD’s. Relocation Cost Estumates for Guam Cornpared to. Characteristics for
Reliable Cost Estimates

GAO's assessment

Com prehenslve

_ Assessmentsummary

Military construction:
substan'tially met

‘The éstimate documentation inciudes ground rules, agsumptions, anda -

product-onented Work Breakdown Structure and is based on an approved
technical baseline.*While the Guam rainbow chartincludes a summaryof non-
enduring and militaryconstruction costs, the total life-Cyclé costs are not
captured.

Nonmilitaryconstruction:

partially met

The Guam Master Plan provides a high-level planning overview of the
requirements for plan implementation; however; there is no documentthat
currently includes endunng costs or fully describes the requirements for the
nonenduring costs. There is no unifying Work Breakdown Structure that aligns

" the Guam Rainbow Chartto the schedule orthe costestimates.”

Well-documented

Military construction:
substantially met

The costetements are documented on DD Form 1391s and with basis-of-
estimate documents:° The documentation shows the source data, the
methodology, and the type-of inflation used, butdoes notaddress thereliability
ofthe data.

Nonmilitary construction:

minimally met

‘Two of the Underlying estimatés had sofme documentation regarding howthe

estimates were developed as partoftheir estimating models. However, there is
a varying level of documentation ofthe requirements in the underlying cost
estimates. In the combinéd enduring and non-enduring workbooks, there is no

meéntion regarding the source information for any of the data or discussion of
data normalization aside from adjusting the underlymg costestimates for
inflation.” There is no documentthatdescribes the steps performed to develop
the Guam effort's costs.

A_ocurate

‘Military constrﬁcﬁ;n: N
substantially met

“There ‘are no'mathematical errofs and inflation adjustments are made™ -

appropriately. The Guam Rainbow Chartis updated approximatelyonce a year
in Augustand the costworkbooks are updated approximatelyonce permonth.
Actual costs are tracked by management; however, individual costestimates
will not be ‘updated with the actual costs until the effort has been com pleted

‘Nonmilitary construction:

partially met

DOD did not perform the anal;sus to determine the full effect of the nsks on the
Guam effort's total cost. The details of the source data are not apparéentin all of
the estimates.
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Characteristic Assessmentsummary GAO’s assessment
Credibie Military construction: An independentreview was conducted thatexamined the completeness ofthe
o minimally met estimate. However, no independentcostestimaté was completed. The estimate
T does notinclude a risk or sensitivityanalysis. There is no evidence that cross-
checkmg was performed.
Nonmilitary construction: Some ofthe underlying estimates use othermeans to accountfor risk, and an
minimally met independentreview was conducted thatexamined the completeness ofthe

estimate. Howéver, the éstimate does notinclude a risk or sensitivityanalysis.
. There is no evidence that cross- checkmg was performed. No independent cost
estimate was completed

Sowce: GAO analysis o Dmm o Dafm (DODJ costestimate data | GAO17-415

Note: For this analysis, w e had five assessment categories: not met—provided no evidence that
satisfies any of the criterion; minimally met—provided evidence that satisfies a small portion of the
criterion; partially met—provided evidence that satisfies about half of the criterion; substantially met—
provided evidence that satisfies a large portion of the criterion; and fully met—provided complete
evidence that satisfies the entire criterion. A costestimate is considered reliable f it fully or
substantially meets all four characteristics of a reliable cost estimate.

*A Work Breakdow n Structure defines in detailthe w ork necessary to accomplish a program's
objectives. k reflects the programrequirements and provides a basis for dentifying resources and
" tasks for developing a programcost estimate.

The Guam Rainbow Chart is a program management tool that summarizes detailed program inputs
and traces the schedule and dollar value of the tasks included as part of the DOD $8 7 billion cap for
the relocatioh to Guam and the Carmmbnw ‘ealth of the Northern Mariana lslands. Subject to ¢ertain

exceptions and adjustments, the total armount DOD mdy obllgate or expend from funds avajlabie for

miltary constructlon for mplarrentatlon of the Record of Decision for relocatlon of Marine Corps
forces to Guam w as limited by the Car! Levin dnd How ard P. “Buck” McKeon National Defense

Authorization Act for Fiscal Yeear 2015 t6 @pproximately $8.7 billion. See'Pub. L. No. 113-291,§
2821(a) (2014).

“D0 Form 1391 is used by DOD to-submit to Congress requirements and justification in support of
funding requests for military construction.

“The purpose of data normalization is to make a given data set consistent with and comparable to
other data used in the estimate. Since data can be gathered froma variety of sources, they are often
in many different forms and need to be adjusted before being used for corrparison analysis or as a

' basis for projecting future costs.

DOD officials acknowledged that their cost estimates for Guam did not
include all best practices for reliable cost estimates. For example, officials
stated that they did not include a unifying Work Breakdown Structure for
the estimates for nonmilitary construction because they do not complete a
Work Breakdown Structure at the programming stage. However,
according to the GAO cost estimating guide, the Work Breakdown,
Structure should be set up when the program is established and should
become successively detailed over time, as it provides a basic framework -
for estimating costs, determining where risks may occur, and measuring
-program status. Further, officials stated that they did not resource the
level of effort to conduct a risk or sensitivity analysis for the estimates for
military and nonmilitary construction because it is not warranted. The
GAQ cost estimating guide states that a risk analysis and a sensitivity
analysis are patt of every h:gh-quahty costestimate, as a risk analysis
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- captures the cumulative effect of additional risk and a sensitivity analysis

helps mitigate uncertainty by explaining how changes to key assumptions
and inputs affect the estimate. In addition, officials stated that an
independent cost estimate was performed for the estimates for
nonmilitary construction. However, we reviewed DOD’s documentation
and found that what they identified as an independent cost estimate was
actually a review of a cost summary. The GAO cost estimating guide
states that an independent cost estimate should be compieted as it
provides an independent view of expected program costs that tests the
estimate for reasonableness.

Without a revision -of cost estimates for Guam to include- all of the best.
practices established by GAO's cost estimating guide, including a Work
Breakdown Structure, risk and sensitivity analyses, and an independent
cost estimate, decision makersin DOD and Congress will not have
reliable costinformation to inform their funding decisions regarding
infrastructure for the Marine Corps relocation to Guam.

DOD Partially Met Best
Practices for
Comprehensivenessin Its
Cost Estimates for
Infrastructure in Hawaii
and Australia

DOD partially met the comprehensive characteristic for a reliable cost
estimate for its planned infrastructure for Hawaii and Australia by
documenting ground rules and assumptions associated with the military
construction costs. % However, DOD did not include other best practices
established by the GAO cost estimating guide for the.comprehensive
characteristic, such as having all life-cycle costs or a Work Breakdown
Structure in its cost estimates. Since the efforts for Hawaii and Australia
are still early in the planning process, we did not evaluate the DOD cost
estimates for infrastructure in Hawaii and Australia.against the best
practices for the other three characteristics of a reliable cost estimate. ¥

5&Ahen GAO reviewed DOD's preliminarycostestimate for the realignmentptan in June
2013, we could not conduct an in-depth review of the cost estimates for the relocation of
Marines to Hawaii and establishment ofa rotational Marine presence in Australia because
they were not based on finalized plans or requirements. in December 2014, DOD
completed a costestimate forthe relocation fo Hawaii, and in February 2015 and January
2016, DOD completed two costestimates forthe establlshmentofa rotational presence in
Australia. Thus, we are now able to conductan in-depth review of the comprehensive
characteristic foreach costestimate.

they are- Rough Order of Magmtude estimates), and as such theirinformation maybe
inadequate to supporta full analysis. According to the GAO cost estimating guide, when a
costestimate is notcomprehensive; it cannot fully meetthe othercharacteristics ofa
reliable costestimate, bydefinition. -
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Table 3 provides a summary of our assessment of DOD’s cost estlm ates..
Appendix V includes our detailed assessmentof DOD's cost estimates for
Hawaii and Australia, including the reasons that DOD's cost estimates
partially met GAO’s comprehensive characteristic.

- - . |
Table 3: Summary of GAQ’s Assessmentof DOD’s Cost Estimates for Hawan and Austrafia Compared to the Comprehensive

Characterisuc for Reliable Cost Estimates

Locatlon . Assessmentsummary " 'GAO's “assessment

Hawaii ‘Partially met - ~" The'estimate is well organized and uses standardized military construction
facility codes, but DOD has not developed a life-cycle costestimate ora Work
Breakdown Structure.®

Australia Partially met DOD's feasibilitystudies for Australia contam ground rules and assumptions to

explain the military construction costs " However, DOD has not examined the
life-cycle costs ordeveloped a Werk Breakdown Structure.

Saurce. GAO analysis of Department. of Defense (DOD) data. | GAO-17-415

Note: For this analysis, we had five assessment categories: not met—provided no evidence that

satisfies any of the criterion; minimally met—provided evidence that satisfies a small portion of the
criterion; partially met—provided evidence that satisfies about half of the criterion; substantially met—
provided evidence that satisfies a large portion of the criterion; and fully met—provided complete
evidence that satisfies the entire criterion. A cost estmate is considered comprehensive if it fully or
substantially meets the best practices.

*A Work Breakdow n Structure defines in detailthe w ork necessary to accomplish a program's
objectives. k reflects the programrequirements and provides a basis for identifying resotrces and
tasks for developing a prograncost estimate.

"The Marine Corps has completed tw o studies regarding the locations proposed to accommodate the
Marine rotational presence (Royal Australian Air Force Base Darw in and Robertsan Barracks).

According to the GAO cost estimating guide, in order for a cost estimate
to be considered comprehensive, it should include government and
contractor costs over the full life cycle of the program and the estimate
shouid be based on a produict-oriented Work Breakdown Structure that
allows a program to track cost and schedule by deﬁn‘ed deliverables
analysis for decision maklng indicates that, as part of assessing the costs
and benefits of alternatives, an economic analysis should include

S8GAD-09-3SP.
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comprehensive estimates of the expected costs and benefits that are
incident to achigving the stated objectaves of the pro;ect 5

Australia did not include ail best practlces suchas a Ilfe-cycle cost
estimate and a Work Breakdown Structure, for the comprehensive
characteristic because the planning for Hawaii and Australia is still in the-
early stages and the cost estimates will become more detailed as the
planning progresses. A DOD official stated that DOD does not plan to
develop a life-cycle cost estimate for Hawaii until at least fiscal year 2018
because DOD is focused on completing the Marine relocation to Guam
before beginning detailed planning for Hawaii. Based on best practices in
the GAO cost estimating guide, the life-cycie cost estimate for the
relocation to Hawaii 'should be examined and understood early in the
planning process regardless of other projects, as a life-cycle cost
estimate enhancesearly decision making and enables planning studles to
be evaluated on a total-cost basis. According to the GAO cost estimating
guide, a life-cycle cost estimate can support budgetary decisions, key
decision points, and investment decisions. Without fully -accounting for
Ilfe-cycle costs, management \ will have diff iculty successfully planning
program resource requirements and making informed decisions. In
addition, the GAO cost estimating guide states that the Work Breakdown .
Structure should initially be set up when the program.is established and
should become successnvely detalled over time, as |t provudes a basic

program lacks a framework to develop a schedu!e and cost plan that can
easily track resources spent and com pletion of activities and tasks.

Without a revision of cost éstimates for Hawaii and Australia to inciude all
of the best practlces establsshed by GAO s cost &stlmatmg guide for the
not have reliable cost |nforﬁiétlon to inform their fundlng decisions
regarding infrastructure for Hawaii-and Australia and to help them

5SpepartmentofDefense Instruction 7041.03, Economic Analysis for Decision-making,
encl. 2, para. 4.b (Sépt.9, 2015). The guidante states that costs and benefits dssodiateéd
with each alternative under consideration should be quantified whenever possm!e sothat
they may be included in the economic analysis calculations. When quantification is'not
possible, analysts should still attemptto documentsugmﬁcantqualltanve costsand
benefits. Seeid., para.2.d.

S0GAO-09-3SP.
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determine the viability of the relocation of Mannes to Hawan and the
establishment of a rotational presencein Australia.

Conclusions

The ability of DOD to coordinate its muttiple relocation efforts and
maintain the operational capabilities of its forces is important to the

'success ofthe U.S. presence.in the Asia-Pacific region. DOD has

developed a hlgh-!evel synchromzatlon plan and organized working

‘groups that coordinate the relocation of Marines to Okinawa, but DOD

has not fully resolved selected identified capability deficiencies associated

~ with the relocation of Marines. If DOD officials do not resolve the selected

identified capability deficiencies, they may be challenged in maintaining
operational capabilities and could face higher costs in order to do so. It is
important to resolve these selected identified capability deficiencies in the
near term because it can take many years to plan, allocate resources,
and develop facilities.

DOD has taken steps to develop its infrastructure plans for the relocation
of Marines from Okinawa, such as the development of plans that
identified afternatives for its infrastructure in Guam, CNMI, and Japan and
the initial infrastructure plans for Hawaii and Australia. However, the .
Marine Corps' infrastructure schedule for Guam does not meet GAO's
best practices for a reliable schedule. Without a reliable integrated master
schedule, DOD may not have reasonable assurance of the reliability of
information on current progress as well as potential sources of delays for
the design and construction of infrastructure to support the relocation of
Marines to Guam. Furthermore, DOD does not have a reliable schedule
to assess progress and identify potential problems for the relocation to
Guam. In addition, the Marine Corps has not coripleted its risk-
management pian for Guam that documents its strategy for how it will
Without a risk-management plan that identfies the Marine Corps’ strategy
for addressing risks to the infrastructure buildup in Guam, DOD will not
have the information necessary to address risks for its infrastructure
design-and construction that will likely result in cost overruns and
schedule delays related to the relocation. Moreover, DOD has taken
steps to implement our June 2013 recommendation to update Okinawa
installation master plans, but it has not identified short- or long-term ’
sustainment needs for facilities in Okinawa. By fully implementing our
June 2013 recommendation to include short- or long-term sustainment
needs, DOD would be better positioned to mitigate infrastructure
sustainment risks in Okinawa and could better ensure that facilities are
adequate to carry out its mission until related reallgnment activities. are
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completed. DOD would also limit its risk of experiencing cost overruns
resulting from having to sustain facilities longer than expected because of
delays or uncertainties related to other Asia-Pacific relocation activities
that officials project will need to occur before consolidating infrastructure.

DOD has made overall progress in developing its cost estimates for
Guam since June 2013, but its estimates partially met best practices for
reliable costestimates for infrastructure in Guam, Hawaii, and Australia.
Specifically, the cost estimates for Guam do not include a unifying Work
Breakdown Structure, risk and sensitivity analyses, and an independent
cost estimate. The cost estimates for Hawaii and Australia do not include
a life-cycle cost estimate or a Work Breakdown Structure. Without a
revision of current cost estimates for Guam, Hawaii, and Australia t6 fully
address all of the best practices established by GAO'’s cost estimating
guide, decision makers in DOD and Congress will not have reliable cost
information to inform their funding decisions:and to heip them determine
the viability of these options for the relocation and the establishment of a
rotational presence.

Recommendations for

Executive Action

We recommend that the Secretary of Defense take the following nine
actions.

To improve the Department of Defense’s ability to maintain its capability
in the Asia-Pacific region, we recommend that the Secretary of Defense
direct the appropriate entities to resolve selected identified capability
deficiencies associated with the relocation in four areas:

« the movement of Marine Corps units by, for example, reconsidering
when units should move to Guam to minimize leaving facilities vacant;

« ftraining needs in wakuni, Hawaii, and CNMI by, for example,
identifying other suitable training areas;

« reduction in runway length at the Futenma Replacement Facility by,
for example, selecting other runways that would support mission
requirements; and

« challenges in Australia regarding seasonal changes and biosecurity
requirements that affect equipment downtime by, for example,
deciding on a location for the wet season and udentlfymg a solution for
biosecurity requ:rements

To provide DOD with reliable mformatnon on potential sources of delays
for the design and construction of infrastructure in Guam, we recommend
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Agency Comments
and Our Evaluation

that the Secretary of Defense direct the appropriate entities to update the
Marine Corps’ integrated master schedule for Guam sothat it meets the
comprehensive, well-constructed, and credible characteristics fora
reliable schedule. For example, the update to the schedule should include
resources for nonconstruction activities.

To provide DOD and Congress with sufficient information to- mitigate risks
for infrastructure construction and sustainment, we recommend that the
Secretary of Defense direct the.appropriate entities to complete a Risk
Management Plan for Guam, and include, at a minimum, plans to
address: (1) construction labor shortages, (2) explosive—ordnance
detection, (3) cultural-artifact discovery and preservation, and (4)
protection of endangered species.

To provide DOD and Congress with more-refiable information to inform
funding decisions associated with the relocation of Marines to Guam, we
recommend that the Secretary of Defense direct the appropriate entities
to revise the cost estimates for Guam to.address all best practlces
established by GAQ's cost estimating guide. Specifically, the revisions to
the cost estimates should inciude: a unifying Work Breakdown Structure,
risk and sensitivity analyses, and an independent cost estimate.

To provide DOD.and Congress with more-reliable information to inform -
funding decisions associated with the relocation of Marines to Hawaii and
the establishment of a rotational presence in Australia, we recommend
that the Secretary of Defense direct the appropriate entities to

« revise the DOD cost estimates for Hawaii to address all best practices
for the comprehensive characteristic established by the GAQ cost
estimating guide, specifically to capture entire life-cycle costs and
develop a Work Breakdown Structure and

« revise the DOD cost estimates for Australia to address all best
practices for the comprehensive characteristic established by the
GAO cost estimating guide, spécifically to capture entire life-cycle
costs and develop a Work Breakdown Structure. L

* We provided a draft of this report for réview and commient to DOD arid

the Department of State. In written com ments, DOD concurred wi’ch two

nonconcurred with one recommendation. After receiving a draft of the
sensitive report in December 2016, DOD provided additional information
and documentation in January and February 2017 based on new
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developments in the bilateral negotiations between the governments of
the United States and Australia, actions taken by DOD during our review
in response to our draft report, and roles and responsibilities in the Asia-
Pacific region. As a result of our review of the documentation provided
and discussions with officials, we revised some of our findings to reflect
this additional information, and we revised the wording of some of our
recommendations. Specifically, in discussions in January 2017, DOD
officials raised concerns about the stakeholders to whom we directed our
recommendations, noting that muitiple stakeholders have roles in the
relocation. We agree there are multiple stakeholders and modified some
recommendations to allow the Secretary of Defense to direct the
appropriate entities to implement the recommendations, rather than
identify the specific stakeholders. Additionally, we removed one finding
and its related recommendation regarding challenges reaching an
agreement between the United States and Australia relating to the
mission of the Marine Corps units in Australia, given new documentation
provided by DOD and updates in the bilateral negotiations. DOD’s
comments on this report are summarized below and reprinted in their
entiréty in appendix V1. In e-mail, the audit liaison from the Department of
State indicated that the department did not have formal comments. DOD

~ and the Department of State also both provided technical comments,
which we incorporated as appropriate.

DOD partially concurred with our first four recommendations that the
Secretary of Defense direct the appropriate entities to resolve selected
identified capability deficiencies associated with the movement of Marine
runway length at the Futenma Replacement Facility; and challenges in
Australia regarding:seasonal changes and biosecurity requirements. In its
letter, DOD stated that the Marine Corps has already addressed, where
applicable, the selected identified capability deficienCies. We disagree
that the Marine Corps has addressed these capability deficiencies, given
the ongoing concems as noted in our report. Moreover; in January 2017,
both the Marine Corps and Pacific Command provided additional
documents to us stating that the four sélectéd identified capability
deficiencies were not yet resolved, and we address the specific points in
the following paragraphs related to each recommendation.

With regard to our firstrecommendation that the Secretary of Defense
direct the appropriate entities to resoive selected identified capability
deficiencies associated with the movement of Marine Corps units, DOD

stated that the Marine Corps’ plans for movement of units from Okinawa
to Guam has considered many factors, including, among others, the
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capabilities required to support Pacific Command and the iogistical
requirements associated with the movement of forces. In its response,
DOD stated it dusagrees with our assessmentthat adequate planning with
regard to minimizing operational downtime of il Marine Expeditionary
Force during the movement to Guam has not been done. Rather, DOD
stated that both the Marine Corps and Pacific Command have done
extensive planning and analysrs to detenmne how best to posture move,
DOD further noted Pacific Command’s explanatlon that the eX|st|ng plan
cannot be considered fixed and final because of the requirement to adapt
to changing conditions. DOD also noted that those coniditions do not
materially impact the infrastructure required. DOD added that the pace at
which this movement is executed will continue to take into account the
rate at which the required infrastructure is. developed. Moreover, DOD's
response stated that the Marine Corps is already working to ensure that
its plan is continually refined to balance fiscal and construction realrttes
with operational risk, capabil:ty requirements, and readiness.

fully resolved this capablilty defi cuency We agree that DOD has taken
some steps to analyze capability deficiencies regarding the movement of
Marine Corps units, and we stated in our report that Marine Corps Forces
Pacific conducted simulated wartime scenarios to assess the capability
concerns that had been expressed by Il Marine Corps Forces. However,
as we also stated in our report, DOD has not completed its analysis or
reached any decisions on how to move the forces. Further, as we stated,
DOD anticipates that it will soon be rapidly increasing the number of
construction projects in Guam, increasing from 4 projects as of July 2016
to 15 projects in fiscal year 2018. Those projects, which are already in the
planning and development stage, will be affected if DOD has not made
decisions on the movement of forces. Further, any changes could result
in costly adjustments.to the construction if decisions are made too late or
could résult in vacant facilities if the. movement of uinits needs to be
adjusted. DOD has not provided us evidence that, if plans are-adapted to
changing conditions, the effect on infrastructure will be minimal; in
contrast, we have historically found that infrastructure changes can be
costly to the department. Moreover, in January 2017, Marine Corps and
Pacific Command officials continued to express concerns that decisions
with regard to force structure and positioning of forces will ultimately
-affect facility planning adjustments. As a result, until DOD resolves how to
move.units from Okinawa to Guam, it risks hindering its mission
requirements during the relocation.
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W|th regard to our second recom rnendatlon that the Secrewry of Defense
deficiencies associated with tralnlng needs in iwakuni, Hawaii, and CNM,
DOD stated that it has-already conducted an extensive analysis of
training needs. Specifically concerning training requirements for CNMI,
DOD stated that Pacific Command identified 42 combatant command-
level training deficiencies to be fulfilled through the development of
training ranges in Pacific Command’s area of responsibility. DOD added
that, due to the complexity and scale of these training deficiencies, CNM
emerged as the only viable location on U.S. territory to address these
deficiencies. DOD further stated it disagrees that a study to reexamine
these and other potential training locations in the everit that DOD is not
able to meet all of its identified training requirements in CNMI is
warranted or worthwhile years prior to the development of new training
ranges in the CNMI.

With respect to the department’s assertion that DOD has already
conducted an extensive analysis of training needs for the Marine Corps
and the joint force in lwakuni, Hawaii, and CNMI, we disagree. The
assertion is contrary to evidence provided to us in documents-and
discussions we held with DOD officials. in particular, in February 2017,
officials from U.S. Forces=Japan said that bilateral agreement was
reached to establish a working group to study other possible locations

- beyond. Kanoya Air Base for training, thus indicating that identification of
other training locations near wakuni has not yet been resoived. With
respect to Hawaii, in April 2016, Marine Corps officials told us they had
not identified a timeline for when they pian to develop training plans, and
in January 2017 Marine Corps officials added that there is significant work
to be done to fully determine training requirements and conduct planning
to meet those requirements. With respectto CNM|, in January 2017 both
Pacific Command and the Marine Corps stated that DOD has not fully
resolved the challenges assoclated with tranmng areas. As noted in our
to the draft environmental im pact statement, and to address the muttitude

. of comments the Department of the Navy stated it is developing a revised
draft environmental impact statement. However, the Marine Corps
synchronization matrix, as of June 2016, still showed construction
scheduled to begin in Tinian as soon as 2017. We continue to believe that
'DOD should take actions to resolve capability deficiencies associated
with training needs in iwakuni, Hawaii, and CNMI; otherwise, it may take
additional time, effort, and resources to resolve these deficiencies and it
is uncertain whether the Marine Corps units will be able to compiéte
necessary training in these locations.
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With regard to our third recommendation that the Secretary of Defense
direct the appropriate entities to resolve selected identified capability
deficiencies associated with the reduction in runway length atthe
Futenma Replacement Facility, DOD stated that it disagreed that the
length of the runway planned at the Futenma Replacement Facility is.a
capability deficiency for the Marine Corps. DOD stated that, at the time of
its agreement with Japan, it understood that the Futenma Replacement
drove the final reqwrements to. support the. capab:htles required for their
missions at the Futenma Replacement Facility.

While we agree that the shorter runway is not a deficiency for the Marine
Corps, it is a deficiency that is ultimately connected with tnfrastructure
plans for the Marine Corps in the context of relocation—specifically,
infrastructure plans associated with Marine Corps relocation from Marine
Corps Air Station Futenma. As such, we directed our recommendation to

~ the Secretary of Defense to direct the appropriate entities for whom the
shorter runway is a deficiency. As we wrote in our report, the shorter
runway equates to the loss of an emergency landing strip for fixed-wing
aircraft in the area and the loss of the United Nations use of a runway.
These capability deficiencies affect the Air Force and U.S. Forces-dapan
and have not yet been resolved. Additionally, as we stated in our report,
senior officials from U.S. Forces—Japan said that, given the large
Japanese investment into the Futenma Replacement Facility, it may be
likely that the United States becomes pressured by the government of
Japan to return Marine Corps Air Station Futenma even if the
replacement runway deficiency is not resolved. If this return were to occur
without a replacement runway identified, DOD mission capabilities could
be hindered. Until this deficiency is resolved, DOD may be unable to
maintain all mission ¢apabilities or face higher costs to do so.

With regard to our fourth recommendation that the Secretary of Defense
direct the appropriate entities to resolve selected identified capability
deficiencies associated with challenges in Australia regarding seasonal
changes and biosecurity requirements that affect equipment downtime,
DOD stated that these factors are not capability deficiencies but rather
real-world constraints around which DOD and Australia are working to
develop the most bilaterally beneficial annual program possible. DOD
also stated that the Marine Corps continues to coordinate closely with the
Australian Department of Agriculture, Fisheries, and Forestry to develop
best practices to train Marines as assistant inspectors to minimize the
cost, in time and money, to conduct biosecurity inspections..

-~
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began plannlng for the rotational presence to Australla but knowang about
these issues does not negate the fact that DOD has not yet determined
how it plans to resolve them. These issues remain relevant to the Marine
Corps as it will need to determine where to place up 2,500 Marines when’
some units can no longer return to Okinawa and how to reduce readiness"
risks when its equipment is unusable due to biosecurity screening '
requirements. As we noted in our report, DOD officials are considering
mulitiple options for the wet season, but no decisions have been made,
and Marine Corps officials have identified constraints for each option
being considered. Moreover, as stated in our report, in January 2017
Pacific Commandand Marine Corps officials stated that challenges
remain to fund and source a dedicated equipment set. Initial force flow
has already begun, and the cost-sharing arrangement between the
governments of the United States and Australia was signed in. January
2017, which will likely allow for construction decisions to be made in the
near term. DOD has the opportunity now—before force flow increases
and DOD spends additional effort and resources—to make prudent
decisions to avoid needing to make costly corrections later. As a result,
we continue to believe that DOD should take actions to resoive these
-challenges in Australia in order to help ensure that its. plans are fully
developed and resources are identified so that DOD and Congress can
make prudent and informed funding decisions to resolve these
challenges.

DOD concurred with our fifth recommendation that the Secretary of
Defense direct the appropriate entities to update the Marine Corps’ -
integrated master schedule for Guam so that it meets the comprehensive,
well-constructed, and crediblé characteristics for a reliable schedule. in its
response, DOD stated that, in September 2016, it began updating its
integrated master schedule based on our review to conform to the GAO
Schedule Assessment Guide and plans to adopt the best practices of
assigning resources and establishing activity durations to ensure the

. schedule is comprehensive. Also, DOD plans to continue to work to verify
that the schedule can be traced horizontally and vertically and conduct a
schedule risk analysis. If fully implemented, we believe that DOD's
proposed actions will better provide DOD with reliable information on
potential sources of delays for the design and construction of -
infrastructure in Guam.
DOD concurred with our sixth recommendation that the Secretary of

Defense direct the appropriate entities to complete a risk-management
plan-for Guam, and include, at a minimum, plans to address: (1)
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construction labor shortages, (2) explosive-ordnance detection; (3)
cultural-artifact discovery and preservation, and (4) protection of
endangered species. In its response, DOD cited actions it has previously
taken and plans to mitigate risks for infrastructure construction and
sustainment, such as coordinating with the U.S. Citizenship and
Immigration Services to address foreign-worker visas, approving an
explosive-safety exemption for construction projects in Guam and CNMI,
and developing a monitoring-and mitigation tracking plan to ensure Navy
compliance and execution of environmental requirements. These past
and planned actions, as well as DOD’s concurrence with our
recommendation, should better address risks to the design and
construction of its infrastructure and, ‘in turn, reduce the potential for cost
overruns and schedule delays. :

DOD nonconcurred with our seventh recommendation that the Secretary
of Defense direct the appropriate entities to revise the cost estimates for
Guam to address all best practlces establlshed by GAO'’s cost estlmatnng
the assertlon that GAO s best practices are universally applicable to a
wide range of activities that includes military construction, acquisition, or
basing. DOD stated that. the Guam program was developed and
communicated to Congress consistently with statuteé and the department's
long-standing supporting policies. Specificaily, DOD noted that DOD
Financial Management Regulation, Volume 2B, Chapter 6, requires
inclusion of a form for each project submitted with the. budget request,
containing certain information. According to DOD, per this guidance, a
contractor develops a detailed Work Breakdown Structure when the
construction contractis awarded, whichis miuch 1atér in the project
execution timeline than our expectations. DOD further stated that it is
unrealistic for DO'D to develop detailed Work Breakdown Structures for
pro;ect getting under way. Moreover, DOD states that it provides sufficient
information to support mlhtary construction decisions, and in cases where
Congress desires additional information on a particular project, it routlnely
requests and receives that information.

We continue to beli_eve that our cost estimating guide provides a
consistent methodology that is based on best practicés and that can be
used across the federal government—including DOD—for developing,
managing, and evaluating capital program cost estimates. Moreover, as
noted in our report, there is no Work Breakdown Structure to tie the cost
estimates and schedule together. A Work Breakdown Structure is the
cornerstone of every program because it defines in detail the work
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necessary to accomplish a program's objectives, and it provides a
consistent framework for planning and assigning responsibility for the
work. Further, we do not state that DOD should develop detailed Work
Breakdown Structures for over 100 independent construction projects.
Rather, we state that DOD should have a unifying Work Breakdown
Structure to align the Guam Rainbow Chart—DOD's program-
management tool that summarizes detailed program inputs—to the
schedule or the cost estimate. Per GAO’s cost estimating guide, a Work
Breakdown Structure should be initially set up when the program is
established and becomes successively detailed over time as more
information becomes known about the program. In its response, DOD did
not dispute our findings and related recommendation that the revisions to
the Guam cost estimates should include risk and sensitivity analyses and
an independent cost estimate; we believe these revisions remain relevant
as well. We continue to believe that, without arevision of cost estimates
for Guam to include the best practices established by GAO's cost
estimating guide, decision makers in DOD and Congress will not have
reliable cost information to inform their funding decisions regarding
infrastructure for the Marine Corps relocation to Guam.

Finally, DOD partially concurred with our eighth and ninth
recommendations that the Secretary of Defense direct the appropriate
entities to- reVIse the DOD cost estlmates for Hawaii and Austral:a to
established by the GAQ cost estifating Guide, specifically to capture
entire life-cycle costs and develop a Work Breakdown Structure. In its
response, the department agreed that good cost estimating practices are
prudent for good decision making but did not agree that it should expend
effort to update its cost estimates for the Hawaii and Australia programs -
due to reasons of timing, in the case of Hawaii, and international
agreements, in the case of Australia. Specrﬁcally DOD stated that, for
Hawaii, high-leve! cost estimates are sufficient at this early planning stage
and a detailed Work Breakdown Structure is not needed. Moreover, in its
response, DOD stated that it disagrees with what constitutes the program
life cycle. DOD stated it believes that the program is complete when
forces move and occupy the new facnlrtles Regarding Australia cost
estimates, DOD.stated in its response that the costs borne by DOD under
this program will be subject to international agreement rather than the
‘GAO cost estimating guide.

Per GAO'’s Cost Estimating and Assessment Guide, we are not
recommending a Work Breakdown Structure for specific construction
projects, but rather a Work Breakdown Structure that combines all of the
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different projects involved in the overall program. We contlnue to believe
that DOD should develop a Work Breakdown Structure that lays out the
costs at a high level so that DOD can easily see and track
accomplishments. Then, as the program continues, DOD can add detail
to those areas of the Work Breakdown Structure when they are further
especnally in early planning and concept formulation of acqws:tlon While
DOD notes that it incorporates best practices for minimizing facility
maintenance and sustainment costs into its construction costs, a full life-
cycle cost estimate is important in budgetary decisions, key decision
points, milestone reviews, and investment decisions. Without considering
operations and support throughout the entire life cycle, DOD is not
considering all possible costs of what the facilities will cost over time. With
regard to Australia’s cost estimate, costs could still be identified in a Work
Breakdown Structure and then later assigned to either the United States
or Australia. We continue to believe that révising costestimates for
Hawaii and Australia to include all of the best practices established by
GAQO's cost estimating guide for the comprehensive characteristic will
better enable decision makers in DOD and Congress to make informed
funding decisions and determine the viability of the relocation of Marines
to Hawaii and the establishment of a rotational presence in Australia.

We are sending copies of this report to the appropriate congressional
committees; the Secretary of Defense; the Secretaries of the Army, Navy,
and Air Force; the Commandant of the Marine Corps; and the Department
of State. In addition, the report is available at ho charge on the GAO
webs_i_t;e at http:/Awww.gao.gov.

If you or your staff have any questions about this report, please contact
me at (202) 512-4523 or leporeb@gao.gov. Contact points for our Offices
of Congressional Relations and Public Affairs may be found on the last
page of this report. GAO staff who made key contributions to this report
are listed in‘appendix VI

T Cope.

Brian J. Lepore
Director, Defense Capabiliies and Management
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Appendlxl Objectlves Scope and
Methodology

The objectives of our review were to examine the extent to which the
Department of Defense (DOD) has (1) coordinated its efforts and

resolved selected identified capability deficiencies related to the

relocation of Marines from Okinawa, (2) developed infrastructure plans
and schedules for its relocation efforts and completed risk planning for its
infrastructure that will support the relocation, and (3) déveloped reliable
cost estimates for infrastructure for the relocation to Guam and Hawaii

and for the rotational presence in Australia.

" This report is a public version of a sensitive report that we are. issuing
concurrently.’ DOD deemed some of the information in the sensitive
report as For Official Use Only, which must be protected from public
disclosure. Therefore, this report omits For Official Use Only information
and data on some of the Navy and Marine Corps plans and programs
associated with the. realignment effort, deployment and allies’
considerations, and estimates of future actions and political concerns
associated with Marine Corps forward stationing. Although the.information
provided in this report is more limited in scope, it addresses the same
objectives as the sensitive report. Also, the methodology used for both
reports is the same.

For all objectives, we scoped our review to actions taken since GAQO last
reviewed Marine Corps realignment initiatives in the Asia-Pacific region in
June 2013.2 We reviewed relevant policies and procedures, and collected
information by interviewing and communicating with officials from the .
Office of the Under Secretary of Defense (Policy), the Office of the Under
Secretary of Defense (Comptroller), the Air Force, the Army, the Navy,
the Marine Corps, and the State Department: We also conducted site
visits in the following areas: Hawaii, where we met with Pacific Command
and its service components; Japan where we met with U.S. Forces—
Japan and the services, Marine Corps Installation Command Pacific, Il
Marine Expeditionary Force, the U.S. Embassy in Tokyo, and the U.S.
Consulate on Okinawa, and observed infrastructure conditions in
Okinawa and iwakuni; and Guam, where we met with DOD and
government of Guam officials, and observed infrastructure conditions and

“GAO, Marine Corps Asia-Pacific Reahgnm ent: DOD Should Resolve Capability
Deficiencies and Infrastructure Risks and Rewse Cost Estimates, GAO-17-107SU
(Washington,D.C.: Apr: 5, 2017).

2GAD, Defense Management More Reliable CostEstimates and Further Planning .
Needed fo Inform the Marine Corps Realignment Inifiatives in the Pacific, GAO-13-360
(Washlngton D.C.: June 1 1 2013).
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Appendix I: Objectives, Scope, and
Methodology

the buildup of Marine Corps Base Guam. Additionally, we interviewed
DOD officials and officials from the U.S. Embassy in Australia. We also
met with DOD's construction agents, specifically the U.S. Army Corps of
Engineers and the Naval Facilities Engineering Command.

To determine the extent to which DOD has coordinated efforts and
resolved selected identified capability deficiencies related to the
relocation of Marines from Okinawa, we reviewed DOD documentation
and interviewed knowledgeable officials. Specifically, we reviewed
documentation such as the Marine Corps’ Asia-Pacific Realignment
Synchronlzatlon Matrix; capabmty documents such as bilateral

- agreements between the United States and Japan or Australia as well as
training requirement documentation; and other documentation including
program management plans for the various locations supporting the
relocation. We reviewed capability deficiencies that were identified by
DOD through interviews. We compared DOD’ 's decision-making process
for plans to resoive the identified capabilities to DOD Unified Facilities
Criteria regarding identifying mission needs to determine land and facility
support requirements.?

To determine the extent that DOD has developed plans and schedules for
its relocation.efforts and compieted risk planning for its infrastructure, we
reviewed DOD guidance related to the development of installation plans,
mtegrated master schedules and risk plannmg We ldenttﬂed current
assessed the Guam. mtegrated master schedtle to determ tne whether
this schedule reflects best practices needed to implement a program as
well as the extent to which projects and activities were properly
sequenced. GAO schedule specialists reviewed the Guam schedule and
compared it with best practices in GAO!s Schedule Assessment Guide to
determine the extent to which it reflects 10 key schedule estimating

3Deparuner|tof Defense Umﬁed Facilities Cntena 2 100-01 Installatron MasberPlannmg
(May 15, 2012).
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practices that are fundamental to having a reliable schedule.* These
practlc% address whether the schedule (1) captured aII actlwtles (2
established the duratlon of all activities, (5) can be traced honzontaily and
vertically, (6) established a valid critical path, (7) identified reasonable
total float between activities, (8) identified a level of confidence using a
schedule risk analysis, (9) was updated using progress and logic to
determine dates, and (10) maintained a baseline schedule. To do so, we
independently assessed the program’s integrated master schedule
compared to these 10 best practices and determined an assessment
rating for each best practice. Then we determined an overall assessment
rating for the 4 characteristics of a reliable schedule based on averages
of the 10 best practicés. When the. program office made updates to the
integrated master schedule, we conducted our review again to reflect
those updates. We also received two detailed construction project
schedules and assessed them for resource assignments. In addition, we.
interviewed cognizant program officials to discuss their use of best
practices in creating the program’s current schedule to better understand
how the schedule was constructed and maintained. Moreover, we
reviewed documentation and conducted interviews with DOD officials to
determine any identified risks to the schedule and actions DOD has taken
to address those risks. We compared DOD's risk-planning efforts outlined
in that documentation to DOD guidance on addressing. risk, suchas
guidance that identifies the characteristics needed in a risk-management

4GA'O Schedule Assessment Guide: Best Practices for Project Schedules, GAO-16-89G
{Washington, D.C.: Dec. 22, 201 5). We assessed the July2016 version of the integrated
master schedule forthe relocatlon to Guam againgtthe GAO ‘Schedule Assessment
Guide. The Marine Corps also began deveioping integrated master schedules for
realignmentactivities in Japan, such as for the Okinawa Consolidation and Futenma
Replacement Facility. We did not asséss the integrated masterschedule for Okinawa
Consolidation because, atthe time of our review, it was not yet developed. We did not
assess the integrated master schedule for the Futenma Replacement Facility because
officials said the schedule was subjectto changes based on ongoing legal issues with the
governmentof Japan. We also did not assess the integrated master schedule for Marine
Corps Air Station Iwakuni because mostofthe construction projects forthis base had
already begun.

1
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~

plan and guidance on how DOD plans for infrastructure sustainmentin
base master plans.> ,

To determine the extent to which DOD has déveloped reliable cost
estimates for infrastructure for the relocation to Guam and Hawaii and for
the rotational presence in Australia, we reviewéd DOD’s cost estimates
and analyses and interviewed DOD and Department of State officials
about costs and funding sources related to infrastructure in locations
considered for relocation. GAO cost estimation specialists compared
those estimates and analyses to the best practices included in GAO's
Cost Estimating and Assessment Guide.® We also reviewed the Office of
Management and Budget's Capital Programming Guide, and DOD's
guidance on Economic Analysis for Decision-making, which support our
best practices for developing reliable cost estimates.” Specifically, GAO's
Cost Estimating and Assessment Guide identifies best practices that
represent work across.the federal govenment and are the basis for a
high-quality, reliable cost estimate.® A costestimate created using best
practices exhibits four broad characteristics: accurate, well-documented,
credible, and comprehensive.? In assessing program cost estimates for
Guam, GAO cost estimation specialists evaluated the Marine Corps
program. office estimating methodologles assumptions, and results to
determine whether the official cost estimates were comprehensive,
accurate, well-documented, and credible. As the basis of our assessment,
we used our GAO Cost Estimating and Assessment Guide on estimating
program schedules and costs, which was developed based on extensive

5DepartmentofDefense, DOD Risk, Issus, and Opportunity Management Guide for
Defense Acquisition Program s (Washington, D.C.: June 2015); Departmentof Defense
Instruction 4165.70, Real Property Management (Apr. 6, 2005). Aithough the risk-
mgnagementguidance is specific to the defensé acquisition coritext, officials from the
Nawy's Guam Program ManagementOffice stated thatthey will base the risk-
managementplan on principles found within it.

8GAOD, GAO Cost Estimating and Assessment Guide: Best Practices for Developing and
Managing Capital Program Costs, GAD-09-35P (Washington, D.C.:Mar. 2,-2009).

"Office of Managementand Budget, Capital Program ming Guide: Supplement to OMB
Circular A-11: Planning, Budgeting, and Acquisition of Capital Assets, app. 8, ver. 3.0
(July 2016). Departmentof Defense Instriction 7041 .03, Economic Analysis for Decision-
making (Seépt. 9, 2015).

8GAO-09-3SP.
9GAO-09-3SP.
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research of cost estimating best' practlces 10 Our Cost Esttmatmg and
Assessinent Guide considers an estimate to be accurate if it is not overly
conservative, is based on an assessment of the most likely costs, and is
adjusted properly for inflation; comprehensivef its level of detail ensures
that all pertinent costs are included and no costs are double-counted or
omitted; well-documented if the estimate can be easily repeated or
updated and can be traced to: original sources through auditing; and
credible if thé estimate has been cross-checked with an independent cost
estimate and a level of uncertainty associated wnth the estimate has been
identified and quantified. We also interviewed the Marine Corps program
office’s cost estlmatmg team to obtam a detalled understanding of the
Corps Forces Pacific Command ‘and Naval Fac;lmes Englneenng
Command Pacific to understand their methodology, data, and approach in
developing their independent cost estimate (if applicable). In doing so, we
interviewed cognizant program officials, including the Program Manager
and costanalysis team, regarding their réspective roles, responsibilities,
and actual efforts in developing and rev;ewmg the cost estimate.

- In assessing program cost estimates for Hawaii and Australia, GAO cost
estimation specialists conducted a limited assessment focused onthe
comprehensive characteristic because the estimates developed and
pr'd\"/idé'd by DOD are éa'rly in the program life cy'clé (eg., théy ar'e Rough
and :nadequate to support a fuII anaIySIS Therefore, we chose to review
only the comprehensive ¢haracteristic because, according to GAO’s Cost
Estimating and Assessment Guide, if the cost estimate is not
comprehensive then it cannot ful!y meet the well-documented, accurate,
or credible best practice charactéristi¢s. For instance, if the cost estimate.

* is missing some cost elements, then the documentation will be
mcomplete the estimate. wdl be maccurate and the result will not be

accordance with generally accepted government audatlng standards.
Those standards require that we plan and perform the audit to obtain
sufficient, appropnate evidence to provide a reasonable basis for our

compilation ofbestpractices thatfederal cost estim atmg orgammtlons andind ustryuse to
develop and maintain reliable costestimates throughoutthé life of an acquisition program.
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findings and conclusions based on our audit objectives. We believe that
the evidence obtained provides a reasonable. basis for our findings and
conclusions based on our audit objectives.
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Appendix |I: Defense Policy Review Initiative

The Defense Pohcy Review Initiative (DPRI) is a bllateral force-posture
realignment program between the U.S. and Japanese governments. Led
by the U.S:-Japan Security Consuitative Committee, DPRI consists of a
package of 19 interrelated and rnterdependent initiatives for Japan and
Guam with touch points to other areas in the U.S. Pacific Command area
of responsibility, such as Tinian in the Commonwealth of the Northern
Manana Islands According to the Department of Defense (DOD)
subcommlttees panels and workung groups. established and operating
under the auspices of the U.S.-Japan Joint Committee. The other two
initiatives—the Guam Master'Plan and Missile Defense initiative—are
managed on the U:S. side by the Joint Guam Program Office and the
Missile Defense Agency, respectively. See table 4 fora list of the 19

. mrtratrves and a short summary describing each effort.

‘Table 4: Defense Pollcy Revlew lmtiatwes

Imtuatlve §

Summary

Olunawa

1. Futenma Replacement Facility

Construct Futenma Replacement Facilityat Camp Schwab arnd relocate
Marine Corps aviation units from Marine Corps Air Station Futenma

2 Okirw_a-waforee_reducri_ran‘end"realignme‘nt‘ — " 'Relocate approximately 8,000 Marines and theirdépendents from
) ) L ~ Okinawa
3. Corisolidation, retum ofiand, and move north Return fivé complété and one partidl U.S. forces fadilities; U.S. forces

functions and capabilities will be consohdated into enduring U.S. forces
facilities on Okinawa

4." Shared use of Okinawa with Japan Seif-Defense Increase training and exercise use of Camp Hansen byJapan Ground
Force Self-Defense Force and Kadena Air Base by Japan Air Self-Defense
o - Force

Kanagawa' T T T T

5. Establishtransformed Headquarters U.S. Amy Establlsh a U S Army headquarters (ICorps Forward) at Camp Zama
Japan/ t Corps Forward at Camp Zama which is capable of deploying a jointtask force

6. Relocate Headquarters Japan Ground Self-Defense Constructfacilities and relocate units

Force-Central Readiness Force to Camp Zama

7. SagamiGeneral DepotMasterPlan

Rerease 17 hectares foriocal redevelopment provide 35 hectares of fopen -
space for local use when not requiréd for Sontingency or training purposes,
and constructa battle command training center .

iwakuni, Atsugl, and Kanoya®

8. Relocate CWN-5 to Marine Corps Air StatioA ~~~ ~ Rélocaté Navy carrier fixdd-wing aircraft and facilities from Naval Air Field

Iwakuni® Alsugi

9. Marine Corps Air Station Iwakuni Master Plan Relocate Marine Corps tankeralrcraﬂ and facilities from Marine Corps Air

Station Futenma and relocate Navy carrier fixed-wing aircraft and facilities
from Naval Air Field Atsugi
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Appendix |l: Defense Policy Review Initiative

Initiative

B :Summary

10. Naval Air Field Atsugi Master Plan

Relocate Japan Man’nme Self Defense Foroe alrcra& squadrons and
related facilities from Marine Corps Air Station Iwakuni(canceled at
governmentof Japan’s request)

11. Field CarrierLanding Practice

Develop a permanent primaryfield carrier landing practice facility to
maintain CVW-5 training and readiness.

Yokota i

12. Establish Bilateral JointOperations Coordination Establish coordination centerwith a colocated air and missile defense
Centerat Yokota Air Base coordination function -

13. Relocate Headquarters Japan Air Self-Defense ConstructJdapan Air Setf-Defense Force facilities and make necessary

Force Air Defense Command to Yokota Air Base

~adjustments to Yokota Air Base -

14. Yokota Air Base Airspace Adjustment

Retum agreed portions of Yokota a:r space to Japan and com plete a
study of conditions required for possible returh of éntire Yokotd airspace

15. Yokota Air Base Commercial DuatUse Study

Complete a study of conditions required for possible civilian-militarydual-
use of Yokota with the shared understanding thatsuch use mustnot
compromise safetyor U.S. militaryoperational capabilities

Contingency Use / Tralning Relocation

16. ContingencyUse of Japan Self-Defense Force
Facilities

Governmentof Japan agreed to make improvements atJapan Self-

. Defense Force facilities and improve access to civilian facilities as

necessaryin supportofMarine Corps Air-Station Futenma capability
replacementand U.S. contingency use requirements

17. Tralnmg relocation (U S. trammgto -Japan Self-
Defense Force facnlmes)

" improve operational réadinéss, bilateral interopérability, and reduce impact

on local communities. Governmentof Japan funds 75 percentof the costio
train at Andersen Air Force Base, Guam, and Japan Air Self-Defense
Force Axr Bases Misawa, Chitose, Hyakun Komatsu, Nyutabaru, and .
Tsuiki®

Gthers

18, Guam mas@erplan

“Develop a detailed master plan aligning projectand funding timelines to

supportthe realignmentof Marines from Okinawa to Guam

19. Missiledefense

Bolster layered missiie defenses forthe Joint Force's strategichub at
Guam, including improvements atApra Harbor for advanced naval |
capabilities, hardening ofkey facilities, and installation ofa Terminal High
Altitude Aerial Defense battery

Source: GAO summary of intistives undertalen by U S. Forces—Japan, Joint Guam Program Office, end Missile Defense Agency. | GAO-17-415

*The Kanagaw ainitiative is focused on Army efforts and is located in mainland Japan.
®w akuni, Atsugi, and Kanoya are located in mainland Japan.
“The CVW-5 is the Carrier Air Wing that is. moving fromAtsugito W akuni,

‘Air Bases Misaw a, Hyakuri, and Komatsu are air bases in mainldnd Japan. Air Base Chitose is an air
base on the Japanese island of Hokkaido. Air Bases Tsuiki and Nyutabaru are air bases onthe
Japanese island of Kyushu.
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Appendlx III GAO Assessment of the Manne
Corps’ Integrated Master Schedule for Guam

This appendix summarizes our assessment.of the integrated master
schedule for Guam compared to GAQ's Schedule Assessment Guide. We
found the integrated master schedule is not reliable because it did not
meet the characteristics of a refiable schedule identified in the guide. '
Specifically, there are 10 best practices associated with a reliable
schedule that are summarized in 4 characteristics: com prehensuve well-
constructed credible, and controlled.?

For th:s analysis, we had five assessment categones not met (provnded
ewdence that satisfies a small portlon of the: cntenon) part:a!ly met
(provided evidence that satisfies about half of the criterion), substantially
met (provided evidence that satisfies a large portion of the criterion), and
fulty met (provided complete evidence that satisfies the entire criterion). -
We determined an assessment rating for each of the 10 best practices,
and then determined an overall assessment rating for each characteristic
based on the ratings for the best practices within each characteristic in
table 5. A schedule is considered refiable if the overall assessment
ratings for each of the four characteristics are substantially or fully met.
GAQ shared this analysis with Department of Defénse officials. Table 5
only includes the reasons why best practices were not met, minimally
met, or partially met.

'GAQ, ‘Scheduls Assessment Guide: Best Practices for Pro;ectScheduIes GAO-16-896
(Washington, D.C.: Dec. 22, 2015).

2GAO-16-89G.
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Appendix : GAOAssessmentoftheManne
Corps’ Integrated Master Schedule for Guam

Table 5: Assessment Tables of the Marine Corps’ Integrated Master Schedule for Guam Compared to Characteristics of

Reliable Schedules

] Overall
Characteristic assessmentsummary

Best practice

Best practice assessment

Comprehensive Partially met

Capturing all activities.

Ass igning resources to all
‘activities .

Establishing the duration of all
activities

Substantially met

Partially met: The Marine Corps updates the
integrated master schedule with information
summarized from lower-level projectschedules;
however, not all activities in the integrated
master schedule are supported by lower-level
projectschedules thatfully identify resources.

Partially met: The Marine Corps uses multipie
sources ofinformation to estimate activity
durations. However, the Marine Corps does not
clearly define the durations of some activities in
the integrated masterschedule thatit designates
as placehoider activities. Addmonally, the Marine
Corps does notdocumentthe estimation
techniques used to calculate activity duratlons

Well-constiuctsd .~ Pdrtiallymet

‘Sequencing all activites.

Confiming thatthe critical
path is valid

Ensunng reasonabie total
float®

' ‘Substantially mét =

Minimally met: The integrated masterschedule
has five critical paths: one each for four activity
groups and one for the final completion date for
the Guam effort. As.a resuitof our initial
assessment, the Marine Coms removed
constraints thatnegatively impacted the critical
path; howewer, the four activity groups have -
remaining constraints thatprevented the
scheduling software from calculating accurate
end dates for those critical paths.

Minimally met: According to Marine Corps
officials, they annuallyassess the effect of
changing the start dates for projects on the
program’s completion date. Howewer, the
integrated master schedule contains activities
that do not realisticallyreflectthe schedule's total
fioat, preventing the Marine Corps from
_accurately determining the program’s flexibility.

Credible Minimallymet

Verifying that the séhedulé
can be traced horizontally.and
vertically. ¢

Conductmg aschedulerisk
analysis.’

Partially met:. et: The schedule is vertically
traceable as lowerlevels of the schedule are
summarized in higher levels ofthe schedule,
however, the schedule is nothorizontally
traceable since there are activity constraints that
prevent those activities from updating other
related activities in the schedule.

Not.met: The Marine Corps has notconductéd a
schedule risk assessment, butis in the process
of identifying risks to the program.
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Appendix Ill: GAO Assessmentof the Marine
Corps Integrated MasterSdied wle for Guam

. . Overall B
Characteristic. assessmentsummary Best practice _ Best practice agsessment
.. Controlled Substantiallymet Updating the schedule usmg Substantially met

actual progress and logic. . .

Mamtammfga baseline Partially met: The Marine Corps has developed

schedule. a baseline schedule for the program; however, it
does notuse this schedule to track the program's
progress.

Sowrce: GAO andlysis of Marine Corps data. | GAC-17-415
‘For a-schedule, the duration refers to the estimated time to complete an activity, specifically between
the startand end dates.
®A critical path i the péth of longest duration through a sequence of activities; specifically, it helps a
program determine w hich activities are criticalto achieving a project's earliest possible completion
date. .
“Total float is the amount of time an activity can be delayed before that delay affects the program's
estimated completion-date.
°A schedule is horizontally traceabie if the schedule has program elements that are linked to one
another through straightforward logic, including activities and program milestories. A schedule is
vertically traceable if the low er-level and higher-level schedules are consistent with one another.
°A risk assessment is a part of the program’s overall rsk—managenent process inw hich risks are
idenitified and analyzed and the program's risk exposure is'determined. As risks are ldel'ltlf ied,
program management develops risk-management plans and incorporates those plans into the
program’s schedule, as necessary. -
'A baseline schedule.outiines the target schedule for a program, including the program's scape, the
period for acconmplishing #, and the required resources.
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Appendlx IV: Assessment Tables of DOD S
Realignment Cost Estimates for Guam[
Compared to Characteristics for Rellable
Cost Estlmates

reahgnment cost estimates for mlhtary constructlon and nonm :lltary
construction in Guam against the best practices for each of the four
characteristics—comprehensive, well-documented, accurate, and
credible—for reliable costestimates, and also provided an overall
assessment for.each characteristic. This analysis has five assessment
categories for the best practices and the characteristics: not met
(provided no evidence that satisfies any of the criterion), minimally met .
(provided evidence that satisfies a small portion of the criterion), partlally
met (provided evidence that satisfies about half of the criterion),
substantially met (provided evidence that satisfies a large portion of the
criterion), and fully met (provided complete evidence that satisfies the
entire criterion). A cost estimate is considered reliable if the overall
assessment ratings for each of the four characteristics are fully or
substantially met. Tables 6 and 7 include our detailed assessment ofthe
Department of Defense’s (DOD) military construction and nonmilitary
construction cost estimates for Guam, respectively, regarding each of the
best practices for the four characteristics for reliable cost estimates. GAO
shared this analysis with DOD officials. Tables 6 and 7 only inciude the
reasons why best. practlces were not met, mlnlmally met, or parttally met.

Table 6: Assessmentoftbe DOD Realignment Cost Estimates for Guam Military Construction Compared toCharacteristzcs for
Reliable Cost Estimates

. Overall .
Characteristic assessmentsummary Best practice __Best practice assessment
Comprehensive Substantiallymet Includes all hfe-cycle costs “ Substantially met” -

‘Completelydefines thé program, Substantially met
refiects the current schedule, and is
technicallyreasonable.

Work Breakdown Structure is Substantially met
statementofwaork, and atan

appropriate level of detail to ensure

that cost elements are neither

omitted nordouble-counted.”

Documents all cost-influencing .Substantially met
ground rules and assumptions. :
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Apper ndix IV Assessmsnt Tables of IIJD‘s
Realignm ént Cost Estimates for Guam

Com pared to Charactbristics for Reliablé Cost
Estlm ates

Overall '
Characteristic =~ assessmentsummary Bestpractice ) _ Bestpractice assessment

Well-documented Substantiallymet Should capture the source data Substantially met’ - —
used, the reliabilityof the data, and
how the data were normalized.®

Describes in sufficientdetail the Fully met
calculations performed and the

estimating methodologyused to

derive each element’s cost.

Describes step bystep how the Substantially met
estimate was developed so thata

costanalyst unfamiliarwith the

was done and replicate it.

Discusses the technical baseiine Substantially met
description, and the data in the

baseline are consistentwith the

estimate.

Provides evidence that the cost Substantially meét
estimate was reviewed and

accepted by management.

Accurate Substantiallymet Results are unbiased, notoverly Minimally met: Since a risk assessmentwas
conservative or optimistic,and’ ot performed, it is not possible to determine
based onan assessmentofmost  the confidence ievel of the costestimate.
likely costs. However, the Marine Corps includes a 20

' percentcontingency for the cost estimate
outside ofthe:budgetyears; therefore, the
amounts in the budgetout-years have some
contingencyadded already.

Has been adjusted properiyfor Fully met

_ inflation.
Contains few, if any, minor Fully met
| mistakes.
Regularlyupdated.to reflect Fully met

significantchanges in the program
sothatit is always reflecting current

status.

Variances between planned and Partially met: Actual costs are tracked by

actual costs are documented, management, howewer, individual cost

explained, and reviewed. estimates are not updated with the actual
costs until the effort has been completed.
Actual costs are only used for future
estimates.

Is based.on a historical record of Substantially met

costestimating and actual :

~ experiences from othercomparable
programs.
/
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Appendix IV: Assessment Tables of DOD's
Realignm ent Cost Estimates for Guam

Com pared to Characteristics for Reliable Cost

_Estimates
T " Overall -
Characteristic - assessmentsummary Best practice Best practice agsessment
" Credible’ Minimallymet ‘Includes asensitiityanalysis that  Minimally met: There is no sensitivity

identifies a range of possible costs
based on varying major
assumptions, parameters, and data
inputs.

A risk and uncertainty analysis was
conducted in order to capture the
cumutative effect of additional risk.
Major costelements were cross-
checked to see whetherresults
were similar.

An independentcostestimate was
conducted by a group outside the
acquiring organization to determine
whéther other estimating methods
produce similar results.

analysis done as partof developing the cost
estimate. Howewer, during the planning
process, sensitivitytradeoffs are looked at as

different alternatives are considered.

Minimally met: The projecthas a risk-
managementplan buthas notconducted a
formal costriskassessment.

Not met: There is no evidence provided that
shows major costelements were ¢ross-
checked using differentmethodologies.
Partially met: The Naval Center for Cost
Analysis performed a review of the 2010
Guam costestimate and made several
recommendations to improve the estimate.
Since the review, the costestimate for Guam
has been updated to include operation and
maintenance costs and costs from other
organizations; howewer; not all

Source GAO andlysis of Department of Defense (DOD) daia. | GAO-17-415

recommendations were implemented.

“The life-cycle cost of a programincludes both government and contractor costs of the programover
its fuil life cycle, frominception of the programthrough design, development, deployment, and
operation and rraintenance to retirement of the program.

®A Work Breakdow n Structure defines in detail the w ork necessaryto accomplish a progrant's
abjectives. { reflects the programrequirements and provides a basis for identifying resources and

tasks for developmg a program cost estimate.

°The purpose of data normalization i is to make a givendata set consistentw ith and comparable to
other data Used in the estimate. Since data canbe gathered froma variety of sources, they are often
in many-different forms and need to be adjusted before being tused for comparison anarysls orasa

basis for projecting future costs.
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Appendm v: AssessmentTables of DOD's

Realignm ent Cost Estimates for Guam
Com pared to Characteristics for Reliable
Estimates

Cost

‘Table 7: Assessmentof the DOD Realignment Cost Estimates for Guam Nonmilitary Construction Compared to

Characteristics for Reliable Cost Estimates

Overali )
Characteristic = assessmentsummary Best practice Best practice assessment
Comprehensive Partially met tnctudes all life-cycle costs ? Substantially met

Completelydefines the program,
reflects the current schedule, and
is technicallyreasonable.

Work Breakdown Structure is
product-oriented, traceable to the
statementofwork, and atan
appropnate level of detail to
ensure thatcost eléments are
neither omitted nordouble-
counted.”

Dacuments all cogt-infiliencing
ground rules and assumptions.

Partially met: The Guam Master Plan provides
a high-level planning overview of the
requirements (including program-level costs and
schedules) forplanimplementation. However,
there is no documentthat currently includes
enduring costs orfully describes the
requirements forthe nonenduring costs thatare
included.

Minimaily met: There is'a Work Breakdown
Structure established in the program'’s
schedule, butthere is no unifying Work
Breakdown Structure that aligns the Guam
Rainbow Chartto the scheduie orthe estimates
to the Guam Rainbow Chart®

Partially met: The environmental estimate
documented the underlying ground rules and
assumptions foreach project. Howevwer, the
facilities sustainmentestimates were based
solelyon the Office of the Secretary of Defense
pricing guide even for projects that were under
contract, which is counter to bestpractices. The
‘Guam Master Plan does not documentthe
requirements and assumptions forthe
ronmilitaryconstruction costs. Additionally,
there is no documentthat compiles the
assumptions for the underlying estimates, and
each estimate has a different quality of
documentation associated with it.
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Appen nd ix| IV Assessment Tabies of DOD’s

Realignm ént Cost Estimates for Guam

Com pared to Characteristics for Reliable Cost

Estimates
L Overall :
Characteristic. assessmentsummary  Bestpractice ~ Best practice assessment
Well-documented Minimallymet Should capture the source data  Minimally met:'In the combinedenduringand
o0 - used, the reliabjlityof the data,  non-enduring workbooks, there is no mention
and how the data were regarding the source information for any of the
nonn'alizgd." data or discussion ofdata normalization aside

Describes in sufficientdetail the
caiculations performed andthe
estimating methodologyused to
derive each element’s cost.

Describes step bystep how the
estimate was dewveloped so thata
costanalyst unfamiliarwith the
program could understand what
was done and replicate it

Discusses the technical baseline
description, and the data in the
baseline are ¢onsistentwith the
estimate.

Provides evidence that the cost
estimate was reviewed and
accepted by management.

from adjusting the underlying costestiiiates for

. inflation.® Additionally, the data used to develop

the underlying costmodels forthe facilities
sustainmentand information technology cost
estimates are based solelyon throughputs and
secondarydata sources provided by outside
organizations, and the environmeéntal estimate
relies heavily on subject-matterexpert opinion.
Minimally met: The combined enduring and
nonenduring costworkbooks and the Guam
Master Plan did not documentthe calculations
performed ormethodologies used to develop
the Guam effort's nonmilitary construction costs.
The.Guam Master Pian provides high-level
assumptions associated with several of the
underlying estimates.

Minimally met: DOD officials stated that there
is no documentthatdescribes the steps
performed to develop the Guam effort's costs.
However, two of the underlying estimates had
some documentation regarding how the
estimates were developed in their éstimating
models.

Partially met: Some ofthe underlying cost
estimates include descriptions ofthe techriical
requirements and assumptions used to dewelop
the estimates. However, during interviews, DOD
officials stated that there is no one document
that encaps ulates the Guam prograrm
requirements. Furthermore, there is a varying
level of documentation of the requirementsin
the underlying costestimates.

Partially met: DOD officials stated that the
combined enduring and nonenduring estimate
was briefed and approved by decision makers
as part of their budgetprocess. However, the
briefing does notinclude a discussion ofrisks,
methods to develop the costs, and underlying
assumptions associated with the nonmilitary
construction costs necessaryfor decision
makers to gain confidence that the estimate is

accurate, complete, and high in quality.
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Appendix IV: Assessment Tables of DOD's
Realignm ent Cost Estimates for Guam

Com pared to Characteristics for Reliable Cost

Estimates

* Overall ’ ’
Characteristic assessmentsummary Best practice Best practice assessment
" Partially met Results are unbiased, notoverly Minimaily met: DOD has begun to assessthe

“Accurate”
. conservative or optimistic, and
based on an assessmentofmost
likely costs.

Has been adjusted properlyfor
inflation.

Contains few, ifany, minor
mistakes. '

Is regularlyupdated to refiect
significantchangesin the
program so thatit is always
reflecting current status.

Variances between planned and
actual costs are decumented,
explained, and reviewed.

Is based on a historical record of
costestimating and actual
experiences from other
comparable programs.

risks associated with the costestimate;
however, DOD did not perform an analysis to
determine the full effect of identified risks on the
Guam effort’s total cost.

Partially met: The integrated enduring and
nonenduring workbooks use the appropriate
inflation indexes for the appropriations used in
the costestimates. The integrating office and
those offices developing the underiying cost
estimates have an understanding regarding how
to adjustan estimate forinflation to prevent
misapplication, butitis not apparentthat this
understanding was followed when developing
allthe underlying estimates.

Fully met

Fully met

Not applicable: DOD does not have-actual
costs for the. Guam effort's enduring and
nonenduring costs atthis time.

Partially met: The underlying costestimates
were coordinated with other agencies to gather
appropriate historical data relevantto their
estimates forthe Guam effort; however, the
details ofthe source data are not apparentin all
ofthe estimates.
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Appe ndix Iv Assessment'l‘ables of DOD's
Realignm ent Cost Estimates for Guam
Com pared to Characteristics for Reliable Cost

Estim ates
Overall
Characteristic assessmentsummary Best practice Best practice assessment
‘Credible ~ “‘Minimallymet’ ~ Includes asensitivityanalysis Not met: There is no sensitivity analysisin the

that |dentﬁes arange of possxble combined model orany ofithe underlying cost
costs based on varying major estimates.
assumptions, parameters, and

data inputs.

A riskand.uncertainty analysis ~ Minimally met: None of the estimates applya
was conducted in orderto quantifiable risk oruncertainty analysis;

capture the cumulative effect of  however, some ofthe underlying estimates use
additionali risk. other means to accountfor riskin the estimates.

Major cost elements were cross- - Minimally met: There are.no cross-checks in

checked to see whetherresults  the combined model orincluded as partofthe

were similar. undertying costestimates. However, the

. estimators responsible forone of the undertying
costestimates discussed how theyreview
assumptions with their subject-matter experts
s as part of their estimating process.
An independentcostestimate Partially met: An independent review took

was conducted by a group place in:2014 that examined the completeness
outside the acquiring of the'2010 Guam cost estimate; however, an
organization to determine independentcostestimate has notbeen )
whether other estimating performed. Since the review, the estimate has

méthods produde similarresults. been improved to implementseveral ofthe
review recommendations, buthas not
implemented all recommendations.

— —

saxm GAQ N)sl: o an'ml of Dm (DOD)M | GAO-17-415

Note: GAO examined the enduring and nonenduring costs and identified 4 of the 53 project codes
assoczated with these costs fora detailed assessment of the underlying costestimates. Together the
projects assoclated with these codes constitute approxm'atety 44 percent of the total enduring and
nonenduring cos!s in fiscal year 2012 dollars. The four project codes included: tw o information
technology codes, the facilties sustainment code, and the environmental code.

“The life-cycle cost of a programincludes both government and contractor costs of the programover
its fulllfe cycle, frominception of the programthrough design, development, deployment, and
operation and maintenance to retirement of the program.

®A Work Breakdow n Structure defines in detailthe w ork necessary to accomplish a program's
objectives. &t reflects the programrequirements and provides abasis for dentifying resources and
tasks for developing a programcost estimate.

“The Guam Rainbow Chartis a program-management tool that summarizes detailed program inputs
and traces the schedule and doliar value of the tasks included as part of the Department of Defense's
$8.7 billion cap for the relocation to Guam and the Commonw eatth of the Northern Mariana islands.
Subject to certain exceptions and adjustments, the total amount DOD may obligate or expend from
funds available for miltary construction for implementation of the Record of Decision for relocation of
Marine Corps forces to Guamw as limited by the Carl Levin and How ard P. “Buck” McKeon National
Defense Authorization Act for Fiscal Y ear 2015 to approximately $8.7-billion. . See Pub. L. No. 113-
201, § 2821(3) (2014)

other data used in the estimate. Slnce data can be gathered froma variety of sources, they are often
in many different forms and need fo be adjusted before being used for comparison analyss orasa
basis for projecting future costs.

*DOD officials stated that the enduring and nonenduring costs are conplled by project in Excel
w orkbooks. These workbooks are a consolidation tool for the underlying cost models that are
developed by various program offices.
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Appendix V: Assessment of DOD's
Realignment Cost Estlmates for Hawau and
Australia

For this analysis, GAO cost-estimation specialists assessed the
reallgnment cost estimates for Hawaii and Australia against the best ‘
practices of the comprehensive characteristic for reliable cost estimates
and provided an overall assessment for the characteristic. This analysis
has five assessment categories for the characteristic: not met (provided
no evidence that satisfies any of the criterion), minimally met (provided
evidence that satisfies a small portion of the criterion), partially met
(provided evidence that satisfies about half of the criterion), substantially
met (provided evidence that satisfies a large portion of the criterion), and
fully met (provided complete evidence that satisfies the entire criterion). A
cost estimate is considered comprehensive if the assessment rating is
fully or substantially met. Table 8, below, includes our detailed
assessment of the Department of Defense’s (DOD) cost estimates for
Hawaii and Australia, including the reasons that DOD’s cost estimates
partially met GAO's comprehensive characteristic.

Table 8: Assessmentof DOD’s Realignment Cost Estimates for Hawaii-and Australia Compared to GAO’s Comprehensive
Characteristic for Reliable Cost Estimates

Location Assessmentsun;m;w GAOassessm;nt

Hawai Partiaily met DOD’s costestimate for Hawaii partiallymet GAO's bestpractices for the
comprehensive characteristic as the éstimate is well orgamzed and uses
standardized military construction facilitycodes, butthere is no Work Breakdown
Structure or Work Breakdown Structure dictuonary In addaﬁon the estmate included

consfruction cosis associated with relocating Marines to Hawaii and does notinclude
tife-cycle costs °DOD officials stated that they plan to develop a life-cycle cost
‘estimate forthé Marifie rélocation to Hawaii within thé néxt few years. Currently the
Hawaii siting plan documents and defines, ata high level, the Hawaii military
construction effort, its assumptions, and those constraints-associated with the military
construction effort.

Australia Partiallymet - DQD's costestimate for Australia partially met GAO's . bestpractices for the
' comprehensive characteristic as both of the feasibilitystudies provided contain
ground rules and assumptionstc e:qalam the militaryconstruction costs that have
been estimated forthe Australia effort.° however, DOD has not examined the life-
cycle costs ordeveloped a Work Breakdown Structure.

Sowrce: GAD enaiyais of Department of Defonse (DOD) data. | GAO-17-415
. “A Work Breakdow n Structure defines in detail| the work necessaryto accomplish a program's
ob;ectrves i reflects the program requlrermnts and provides a basis for identifying resources and
tasks for developing a programcost estimate.

"The Haw ansttmg plan w as prepared to update congressional commitiees regarding the relocation of
Marines to Haw aii.

°The Marine Corps has completed tw o studies regarding the locations proposed to accommodate the
Marine rotational preseénce (Royal Australian Air Force Base Darw in and Robertson Barracks).
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Appendix VI: Comments from the
Department of Defense

ASSISTANT SECRETARY OF DEFENSE
2400 DEFENSE PENTAGON
WASHINGTON, D.C. 20301-2400

STRATECY, PLANS
ARD CAPABILITILS

Mr. Brian Lepore

Director, Defensc Capabilitics and Management
U.S. Government Accountability Office

441 G Street, NW R

Washington DC 20548

Dear Mr. Lepare,
This is the Department of Defense (DoD) response to the GAO Draft Report
GAO-17-415, “MARINE CORPS ASIA-PACIFIC REALIGNMENT:-DOD Should
Address Capability Deficicncies and Infrastructurc Risks and Revise Cost Estimates,” -
dated March 1. 2017 (GAO Code 101330). : !
The Department is providing official written comments for inclusion in the report.

Sincerely, |

Elisabeth Cordray
Deputy Assisiant Secretary of Defense for Plans
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GOVERNMENT ACCOUNTABILITY OFFICE (GAO) DRAFT REPORT DATED
_ MARCHL2017
GAO-17-415 (GAO CODE 101330)

“MARINE CORPS ASIA-PACIFIC REALIGNMENT: DOD SHOULD ADDRESS
CAPABILITY DEFICIENCIES AND INFRASTRUCTURE RISKS AND REVISE COST
ESTIMATES”

DEPARTMENT OF DEFENSE COMMENTS
TO THE GAO RECOMMENDAT TONS ‘

RECOMMENDATION: To improve the Department of Defense’s ability to maintain its
capability in the Asia-Pacific region, the GAO recommend that the Secretary of Defense dircet
the appropriate entities to resolve select identified capability deficiencies with respect to its
infrastructure plans for the Marine Corps in four areas:

* The movement of Marine Corps units by, for example, reconsidering when to move to Guam;

* Training needs in lwakuni, Hawaii, and CNMI by, for example, identifying other suitable
tratning areas; ]

* Reduction in runway length at the Fatenma Replacement Facitity by, for example identifying
other runways that would support mission requirements; and

* Challenges in Australia regarding seasonal changes and biosecurity requirements that affect
equipment downtime by. for example, decldmg on a location for ﬁle wet season and 1deat1f} ing a
solution for biosecurity requirements.

Dol) RESPONSE: PARTIALLY CONCUR. The Marince Corps has already addressed, where
applicable, the select identified capability deficiencies with respect to its infrastructure plans in
the movement to Guam., in supporting the development of training opportunities, at the Futenma
Replacement Facility (FRF), and in Australia. The Department offers the following detailed
explanation of its position on the four sub-recomendat[ons
The Marine Corps® plan for movement of units from Okinawa to Guam has carefully
considered many factors, including the capabilities required to support U.S. Pacilic Command
(USPACOM), the logtstical requirements associated with the movement of forces and the
strategic lift required for operating in a distributed environment, the additional force structure
required to maintain and support disaggregated operations, and the cost and time to build
facilities, The GAQ assessment suggests that adequate planning with regard to minimizing
operational downtime of III Marine Expeditionary Force (MEF) forces during the movement to
. Guam has not been done. The opposite is true. Both USMC and USPACOM have done
extensive planning and analysis to determine how best to posture, move, and support distributed
11 MEF forces. USPACOM explained to the GAO that the existing plan cannot be considered
fixed and final because of the requirement to continue adapting to changing conditions.
However. thosc changing conditions do not materially impact the infrastructure required to
support a force flow program that is carefully aligned with operational requirements and unit
integrity and capability. The Rainbow Chart reflects efforts to determine the minimum amount
of facilitics necessary to support each unit and to ensure that those identified facilities are

1
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constructed prior to that unit’s movement to Guam, As the GAO recommends, the Department
has aiready designed the force flow to move capability packages, rather than individual units, in
order Lo reduce operational pause due (o dependencies between units, The pace at which this
movement is exectted will continue to take into account the rate at which the required
infrastructure is developed. As the GAQ recommends, the Marine Corps is already working to
ensure that this plan is continually refined to balance (iscal and constriction realities with
operational risk, capability requirements, and readiness.

Likewise, the Department has already conducted an extensive analysis of the training
needs for the Marine Corps and the Joint Force in Iwakuni. Hawaii, and the. Commonwealth of
the Northern Marianas Islands (CNMI) and the available alternative training Iocanons in the
region. USPACOM has 1dent1ﬁed 42 Combatant Command Ievel | training deficiencies to be
fulfitled through thc development of training ranges in the USPACO\I area of responsibility.
Due 1o the complexity and scale of these training deficiencics. CNMI emerged as the enly viable
tocation to address these deficiencies on U.S. termitory. However, the proposed ranges in the
CNMI will address joint training requirements, not only.those of the Marine Corps. The GAQ
recommends that the Department fe-examine potential training locations in the evént that it is not
able to mect all of its identificd training requirements in the CNML The Department disagrees
that such an exhaustive study is warranted or.worthwhile years prior to the development of a new
training range in the CNMI,

The Departmem also disagrees that the length of the ninway planned at the FRF at Camp
Schywab is a capahility deficiency for the Marine Corps. At the time of our agreement with
Japan, it was understood that the FRF would not possess a long runway and that the fixed wing
operations that the Marine Corps hosts today.at Futenma would be accommodated elsewhere
when Fitenma closes. Constltations in late 2009 and throughout 2010, resulted in the current
FRF design constraint of 1800m total fength but stressed specific requirements tor the overnuns
(1190m runway with two 305m standard overmins). [t was the Marine Corps that drove the final
requirements precisely to support the capabilities required for their missions at the FRF,

Finally, Australian domestic requirements for bio-security screening and the reality of
extreme seasonal wemher impacts were v.mdefstood at the time the initiative was established and
are not capability deﬁclencue; but real world constraints around which we, and Australia, are
working to develop the most hilaterally beneficial annual program possible. The Marine Corps
also continucs to coordinaté closcly with the Australian Department of Agriculture, Fisheries and
Forestry to develop best practices to train-Marines as assistant inspectors and thereby minimize
the cost — in time and moncy - to conduct bio-sccurity inspections.

RECOMMENDATION: To provide DoD with reliable information on potential sources of
delays for the design and construction of infrastructure in Guam. the GAO recommend that the
Secretary of Defense direct the appropriate entities to update the \/Iannc Corps’ integrated
master schedule '(IMS) for Guam so that it meets the comprehensive, well-uonstructed and
m:dnblc characteristics for a reliable schedule. For example, the update to the schedule should °
include resources for non-construction activities.

DoD) RESPONSE: CONCUR. In September 2016, in response to preliminary engagement with
the GAQ in support of this report. the Guam IMS stakeholders embarked on a comprehensive
update of the Guam IMS. The purpose of the effort is to ensure the IMS, to the extent possible,
conforms to the GAQ's preliminary comments and the GAO Schedule Assessment Guide. This

2
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effort is nearing completion and will meet GAO’s “well-constructed™ and “controlled”
charamnsncs as well as the Mt practices ldenttﬁed in Table 5. Speclf cally, the USMC will
continue to adopt the comprehensive best pract:c&s of “assigning resources 1o all activities” and
“estabkshmg the duration of all activities™ as described in Table S. Qmmly, ali durations and
sequencing of events are based on subject matter expertise and prior experience with base
construction projects. The updated Guam IMS will improve on previous versions by
documenting this information. In addition, the Marine Corps will continue to work to *Verify that
the schedule can be traced horizontally and vertically™ and “conduct a schedule risk analysis.”
In addition, while the Guam IMS already includes resources dedicated to non-
construction activities, such as force flow, the Marine Corps is procuring Project Recon, a new
software risk-management tool approved by DoD to better address risks across a broad range of
categories such as construction, execution, funding, scheduled, political, and other factors. This
tool will augment the suite of program management tools alrcady employed by the Marine
Corps. The Department will provide a briefing to the GAO on the updatés made in the new
Guam IMS and in its continuing efforts to iniﬁroire risk management in the Guam Program.

RECOMMENDATION: To provide DoD and Congress with sufficient mfonnanon to mitigate
risks for infrastructure construction and sustainment, the GAO ncommcnd that the Sceretary of
Defense du'ect the appropriate entitics to complete a Risk Management le for Guam, and
mulude al a minimum, plans to address: (1) construction labor shortages. ) explosive ordnance
detectum, (3) cultural artifact discovery and preservation, and (4) protection of endangered
species.

DoD RESPONSE: CONCUR. As the GAQ notes in the report, the Marine Corps is managing
and executing a co’mpr'che‘n'sb}e prdgmmma:ic risk management plan that appropriately addresses
the risks outlined in the report and in this recommendation via multiple avenues at the policy and
programmatic levels. As the responsible office, Department of the Navy (DON), and specificaily
the Office of the Assistant Sectetary of the Navy for Energy, Installations & Environment
(OASN EI&E) is the responsible office, is leading the Department’s strategy to address
construction labor issues in Guam. In coordination with the U.S. Citizenship and Immigration
Services (U SCIS). OASN (EI&E) supported leglslatlon submitted by the Delegate from Guam in
the fiscal year 2017 (FY 2017) Nationial Defense Authorization Act (NDAA) to address foreign
worker visas ahead of projected requirements for off-island constriction labor during the peak of
the Guamn Relocation construction period. Although the provision was not included in the final
enacted NDAA for FY 2017, DoD will continue to coordinate with the USCIS. and other
agencies to ensure adequate labor resources for contractors executing the Guam Program.

'OASN (EI&E) is also leading the strategy to address munitions or explosives of concem
(MEC). MEC clearance is a significant risk to cost and schedule, especially during the initial
stages of constructxon ‘that involving land clearance and excavation. The Department of the
Navy has taken slgnf cant efforts to 1mprove and streamlme MEC clearance processes and
increase local oversight/management of MEC clearance operations during construction, while
maintaining necessary explosive safety posture to protect life and property. In March 2016, the
Chief of Naval Operations approved an éxplosive safety ¢xemption for construction projects in
Guam and the Commonweatth of the Northern Mariana Islands that mitigates risk whilé
contributing to potential cost reductions and schedile improvements. The DON conducts

.3
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periodic reviews of explosive safety policy on Guam with all program stakeholders and wilt
continue to consider adjustments, as required. -

Likewise, OASN(EI&E) retains overall responsibility and oversight for the management
of cultural and natural resources impacted by the Guam Relocation program and required
mitigations are addressed in the 2010 and 2015 Records of Decision (ROD), Biological
Opinions. and other associated decision documents. Due to the scope and breadth of
environmental mat:ganons assocxated wnh the proposed action, the DON has developed a
monitoring and mitigation trackmg plan (MMTP) to ensure lX)N, compliance and execution of
all environmental requirements associated with the Marine Corps Relocation to Guam.

RECOMMENDATION: To provide DoD and Congress with more reliable information to
inform funding decisions associated with the relocation of Marines to Guam, the GAO
recommend that the Secrctary of Defensc direct the appropriate entities to revise the cost
estimates for Guam to address all best practices established by GAO's cost estimating guide.
Specifically, the revisions to the cost estimates should include: a unifying Work Breakdown
Structure (WBS), risk and sensitivity analyses, and an independent cost estimate.

DoD RESPONSE: NON-CONCUR. As discussed with GAO during their interviews and in .
response to previous GAQ assessments, the Department does not accept the assertion that GAO’s
22 best practices” are universally applicable to a wide range of activities that includes military
construction, acquisition, or basing and non-concurs with the GAO’s recommeridation to revise

" the cost estimates for Guam to incorporate those practices. As is the case with all of the
department s military construction requests, the Guam program was developed and
-communicated to the Congress consistent with statute and the Department’s long-s'tanding
supporting policies. Specifically, Section 2802(c) of Title 10, United States Code, requires the
Depanmenl s budget submission to include information on “cost-effective practices as an
element in the project documents - ln support of that mquemem. the DoD Financial
Management Regulation, Volume 2B, Chapter 6, requires inclusion of a DD Form 1391 for each
project submitted with the budget request, and that each DD 1391 contain the results of an
economic analysis conducted in accordance with DoD Instruction 7041.3, Economic Analysis
for Decisions-making; information on the current situation” the requirement; and the operational
impact if the project is not provided. Per these regulations, a contractor develops a detailed WBS
when the comstruction contract is awarded, which is much later in the project execution timeline
than GAO's expectations. A high-level WBS identifying major project milestones was
developed in the Guam IMS, but to recommend a detailed WBS for over 100 mdapendent
construction projects prior to any single construction project getting underway is unrealistic.

The Department feels strongly that Section 2802(c) and our long-standing supporting
policies provxde sufficient ‘information to support military construction decisions, associated
requests for authonzauon and appropriation, and Cong'essmml ovetslght In cases where the
Congress desires additional information on a particular project beyond that which existing
statue/policy require, it routinely requests and receives that information through reporting or
certification requirements. Through this process the Department has addresses all Congressional
concerns identified to date, as evidences by Congressional authorization and appropriation of

_ project phases reviewed thus far.

4
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RECOMMENDATION: To provide DoD and Congress with more reliable information to
inform funding decisions associated with the relocation of Marines to Hawaii and the
establishment of a rotational presence in Australia, the GAO recommend that the Secretary of
Defense direct the appropriate entities to:

« revise the DoD cost estimates for Hawaii to address all best practices for the comprehensive
characteristic established by the GAO cost estimating guide, spemﬁ-.ally to capture entire
lifecycle costs and develop a Work Breakdown Structure,

* revise the DoD cost estimates for Australia to address all best practices for the comprehensive
sharacwnsu» wlabllshed by the GAO cost estimating guide, specifically 10 capture entire life- -
cycle costs and develop a Work Breakdown Structure.

DoD RESPONSE: PARTIALLY CONCUR. The Depam:nem agrees that good cost estimating

_ practices are prudent for good decision-making, However, for reasons of timing or of
international agreements, the Department does not agree that it should expend effort to update its
cost estimates for the Hawaii and Australia programs today. The Department offers the
following detailed explanation of its position on the two sub-recommendations.

High-level cost estimates are sufficient at this early planning stage to make decisions on
proposed force movements to Hawaii. Under federal law, an Environmental Impact Statement
(EIS) must be completed prior to any construction activities. Typtcally, the EIS process
influences the outcome of the construction action, whtch means that developing a detailed WBS
prior to EIS. -completion won_ld not be relevant. As stated in relation to the Guam program, the
Department does not agrec that a detailed WBS is necessary at the programming stage. Upon
comipletion of the EIS, the Department will revise its high-level WBS to inform furiding
decisions prior to execution. In addition, as discussed with GAO, there is a fundamental
disagreement regarding what constitutes the program “lifecycle”™. The Department considers that
the “program™ is complete when forces move and occupy the new facilities. The Department is
very concerned about facitity lifecycle costs and incorporates best practices for minimizing
facility maintenance and sustainment costs into its construction requests.

Per the terms of our bi Iateral agreement. Ausu'alla will support the Marine Corps’
rotational presence, leaving a minimum number of facilities for the Department to construct as a
complement. In this way, the costs borne by DoD under this program will be subject to this
intefnationial agreement, rather than the GAO cost estimating’ gunde However, where applicable,
the Department will endeavor to follow bcsl practices to ensure decision-makers have reliable
information,

S .
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NOTES: ROUNDTABLE WITH AMB. MUTLAQ AL QAHTANI, SPECIAL ENVOY FOR COUNTERTERRORISM

& MEDIATION
Wednesday, July 12, 2017

Attendees:

1.

Matt Levitt, Director of Program on Counterterrorism and Intelligence, Washington Institute for Near
East Policy

Kate Bauer, Fellow, Washington Institute for Near East Policy
Daniel Glaser, Principal, Financial Integrity Network
Josh Kirshner, Senior Vice President, Beacon Global'-s_trategies

Notes:

On the. day of the FDD conference in May, Amb. Qahtani had a meeting at the White House that
morning, then Treasury, then State later in the day; and by that night, QNA had been hacked.

When discussing the significance of the blockade, he likes to use the comparison of what President
Carter did with [ran, but even he/the U.S. did not implement the level of measures that have been
implemented against Qatar now.

o One example, 800 Qatari students studying in the UAI_E were expelled.

We met with US officials (yesterday?) about continuing the dialogue of the Riyadh Summit. They asked
if we could attend a meeting in Riyadh. We said that we couid not do this while we are still under
blockade; but we also want to be flexible; so we proposed Kuwait as-an alternative meeting location.
TERROR FINANCE
o When asked (by Levntt) what the new MOU prowdes for Amb mentnoned thatiit wrll enhance
technical coeberatlon and capacnty-bualdmg ‘with respect to prosecutlons, and includes
mechanisms for making progress reports to the relevant sanctioning committees.

o Very recently, Qatar amended a 2004 counterterror law to establish a mechamsm that allows

o In ciearmg up a dlscrepancy between whether Qatar has prosecuted 4 or S individuals,
Ambassador explained that:

* 4 individuals were tned in person, because 1 was tried in absentla, but there were 5
individuals total.

» Allindividuals in Qatar are under surveillance, travel bans, and have assets frozen

» 1was prosecuted, sentenced to 15 years imprisonment, appealed, and was acquitted
on appeal '

= 1 was prosecuted and sentenced to life

* 2 others were acquitted

o The Ambassador later added that Q is trying to find new and fresh evidence to prosecute the
acquitted individuals.

o Ambassador added that there are additional cases, but that these.are not public yet, and he
can’t disclose those details because the investigations are still ongomg :
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= He said that-they got great intel and cooperation from the CIA.
= He added that while these are quite recent, the investigations were begun prior to
the start of the crisis.

° After'commending the government for the amended law and other steps taken, Levnft asked when

o) Amb. explamed that he knows the government has been unw:llmg-to go public in the past,
that he doesn’t kiow éxactly why that is, and offered several possible reasons—it’s a small
population and we all know everyone; this is new territory for the government, so they’re not
really sure what to do; etc.—but concluded thit he thinks that tendency is changing now, that
the govt is becoming more forthcoming.

o He recognized that this is necessary.

& Levitt then informed the Amb. that when the MOU was annotinced, he was getting calls from major
press outlets asking for his thoughts on whether this MOU was the real deal or just an empty
agreement for show—since there were no details included.

o Levitt'suggested that in order to limit that perception, Qatar has to be proactively transparent
whenever it can—that Qatar should make public any and all parts of the MOU that aren’t too
sensitive.

o This will § a long way toward promoting a sense of transparency among international
" audiences.

* Glaser agreed, and went further to say that Qatar must think hard about how it messages not just big
agreements I|ke yesterday’s MOU, but also all other steps Qatar is taking in order to be proactively
telling Qatar’s story and not just reacting to others’ allegations and letting others control Qatar's
narrative. '

o 'He gave the example of: there were negative op-eds, then Qatar responded to the op-eds;
FDD had the conference, then Qatar reacted to the conference; the blockading countries
issued their demands, then Qatar responded to the demands. '
o Instead, he suggested that Qatar be. proactive:about “we’re doing A, B,.C, to be a leader in
XYZ”
s Glaser: The.Muslim Brotherhood issue is fundamentally a political one that you will have to respond
to. But given the level of its importance to the UAE and KSA, how is Qatar now thinking about its
posture on this issue?

o There are more.MB members in London than there are in Qatar
o There are MB members in Bahrain, Kuwait, etc.

o Wedo not support the MB.

o If the-UN designatesthe MB, then' we will do the same.

¢ Glaser: Have you asked the Israelis to put out a statement thanking Qatar for the work you’re doing
in Gaza?

o If we haven't, we should.

o Someone from an American think tank (he.gave.a descnpt:on of how senior this person is, but
I'couldn’t hear) told him that if Qatar ieaves Gaza, there will be war.

o Receiving recognition from Israel would not be embarrassmg It would be welcome, as long
as we're doing good things.

o 'Snm said thnt she thmks there was an Ismeh press conference yesterday that may have
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e Bauer: if |t’s not too soon to say, what is the timeline for populating the new.designation list, and will

o N6t sure if I'm allowed to reveal the details here, but | can tell you there.will be a significant
number added to the list
o They will include Qataris, not just non-Qataris. .
o We have already named some individuals, and have shared these with U.S. mtelhgence
agencies
' This was done before the law was even amended
o Inresponse to a follow-Up question about whether this will be made public, he stated that we
are still having conversations about the best way to make this information public and to what
extent
= While the U.S. makes:all of the.information fully public, some.countries (like Mexico)
provide the information to the relevant international bodies but not to the general
public

e Levitt: at.this point, given past experience, you will only get the credit you deserve if you are proactive
and transparent. Also, don’t be fearful of the prospect of acquittals.
o Even if the government doesn’t provide all thé information about the individual—just two
" sentences instead of full details—that will still go a very long way to alleviating issues with
_ public trust/misperception.

e Responding to Matt’s comment about fear of acquittals, Amb. al Qahtani said that they were talking
about this yesterday in his meetings at State.

s The Dutch gave an example—out of the 36 terror finance cases that they tried, only
two did not-end in acquittal.

o Glaser: adding to the.conversation about no need to fear acquittals, he said that the goal should not
be “terror finance prosecutions or nothing.” The end goal is to make sure the activity stops.
o And there are other ways besides prosecutions to make sure that happens.
o There are lots of tools available to ensure a more robust anti-terror financé str'a'te"gy. '
O,atar needs more expertlse in this area, and capacuty bunldmg, and that this is prov:ded for in the new
MOU, and he hopes this goés a long way toward enhancing the robustness of Qatar’s tool box.

& Kirshner: the defense and technology companies we work with are more concerned about the Gulf
crisis than anything else happening right now. We're getting all sorts of questions, but the one we're
really grappling with is: the U.S. hasn’t been disciplined with its messaging. Does that complicate
efforts to bring-about a conclusion?

o After a pretty round-about explanation, Amb. stated that his understanding is'that the U. S is
still committed to finding a solution, as demonstrated by Tillerson’s visit.

e Amb. mentioned that intelligence sharing between Qatar and the blockading countries has been
interrupted—there is no longer communication.

o Kirshner stated that while not stirprising, this fact is very troubling, given that as both Qatar
and the U.S. agree that the real matter at hand'is the defeat of Daesh, and an interruption in
intélligence sharing to stpport that effort is absolutely critical.

* Inthe media, you'ré seeing the rise of the narrative that Qatar is drifting closer to Iran. | don’t know
if this is a coordinated media campaign like the rest has been, but what-are your thoughts on this?

o This is clearly false.

o We all know that Iran would not survive U.S. and UN sanctions without Dubai.
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Lots of Iranians:live in the UAE. .
. Oman hosted the P5+1 negotiations when they were secret..
One of Oman’s officials (foreign minister | think?) was in Tehran today/yesterday.

O 0 0 O

of Qatar is through Iranian airspace, so they caused that.

e Amb. stated that he took very good note of everyone’s suggestions; that. he thinks they have very
valid points, especially about the need to be more communicative.
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Qatar, Kuwait stop renewing visas for North Korean workers
Media: Reuters

Byline: Alexander Cornwell and Ahmed Hagagy

Date: 19 September 2017

DOHA/KUWAIT (Reuters) - North Korean workers will start leaving Qatar and Kuwait after the Gulf Arab
states said they would stop renewing visas, cutting off a source of foreign income for Pyongyang after
U.N. Security Council sanctions and pressure from the United States.

'U.S. President Donald Trump urged United Nations member states on Tuesday to turn up-the pressure
on North Korea to give up its nuclear weapons, using his maiden speech to the world body to address
what he has said is the top global challenge.

The speech comes after North Korea's nuclear tests and missile launches whuch have stirred global
tensions.

Several thousand North Korean workers reside in the U.S-allied Gutf region, mainly working on
construction sites. Kuwait hosts the only North Korean diplomatic mission in the region and this week
took steps to expel the ambassador and downgrade ties. -

~Qatar, which is hosting the 2022 World Cup, said on Tuesday it was in full compliance with all U.N.
sanctions and that it had stopped issuing visas to North Korean natuonals following the previous round of
sanctions in 2015.

“There have never been workers from North Korea working on any World Cup construction sites,”
Qatar's Government Communications Office said in a statement, adding some companies had employed
North Koreans prior to 2015. N

- "Approximately 1,000 remain, but this number will decline rapidly as their employment contracts expire.
Visas to North Korean nationals will not be renewed,"” it said.

A source familiar with the matter told Reuters the majority of North Koreans working in Qatar were
expected to leave in the first six months of 2018 as they come to the end of their employment contracts.

A North Karean source told Reuters on Monday Kuwait had given Ambassador So Chang Sik one month
to leave the country, which hosts around 3,000 North Koreans.

The representation would be downgraded to a charge d'affaires, Kuwait confirmed on Monday,
reiterating it had banned visas for North Koreans, halted direct flights and severed trade ties following
U.N. sanctions in August.

- A source in the Kuwaiti foreign ministry urged all sides to work toward a solution "that would avert
destruction and warfare" state news agency KUNA said.

Kuwait’s moves follow a meeting between Trump and Kuwait's ruler in Washington earlier this month

and a joint statement from their foreign ministers on Sept. 8 which called on the international
community to put further pressure on North Korea.
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“The United States praised Kuwait's positive steps in regards to implementing U.N. resolutions,” the
statement said, in an apparent reference to the visa and fiights ban.

Beyond its largest missions in Moscow and Beijing, North Korea also has major embassies in London,
Rome, Stockholm and Berlin, as well as dozens of smaller embassies across Africa and Asia.
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